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INDIAN STATUTORY COMMISSION. 

■ REPORT (VOLUME II.). 

To 

THE KINH’S MOST EXCELLENT MAJESTY. 

May it Please Your Majesty, 

We, -tlie Commissioners apj>oint-ed for the purpose of incjuir- 
mg into the worldrig of the system of government, the growth 
of education, and the development of representative institutions 
in British India, and matters connected therewith, and of 
reijorting as to whether and to what extent it is de-sirable to 
establish the principle of res]}onsible government, or to extend, 
modify or restrict the degree of I’esponsible government existing 
therein, including the question whether the establishment of 
second chambers oL.the local legislatures is or is hot desirable ; 
humbly submit to Your Majesty the second and concluding 
volume of our Report. 

Arrangement of Volume II. 

2. The former volume contained our survej’ of the prin- 
cipal matters necessary to be considered befox’e entei’ing upon 
the further task of making proposals and suggestions for the 
future. The present volume contains our recommendations, 
together with a staiement of the I’easons which have led us to 
put them forward. 

In Part 1 we have set out “ The General Principles of our 
Proposals 'h The constitutional scheme wlxich we have been 
led to propound must be judged as a whole, and it must not be 
assumed that we should he prepared to recommend some part 
of it without regard to its relation to other paris. At the same 
time, we realise that, even if our genei’al conceptions meet with 
support and approval, further discussion is likely to introduce 
some modifications. It appears to us, therefore, to be very 
necessary, both for the better underslandmg of the details of 
our omi Report and for the cousidei-ation of any modifications 
consistent with its framework, which may be suggested here- 
after, that the basis upon which the whole stnicture stands 
should first be- clearly established. 

In Part II, following the order of arrangement adopted by 
Mr. Montagu and Lord Chelmsford, wo deal with the consti- 
tution of “ The Governors’ Provinces ”. These, however, do 
not make up the whole of British India and it is of great im- 
portance to consider what should be the course of constitutional 
development in the important areas whicli lie outside them. 
Accordingly, in Part III, wc make our proposals in respect of 
“ The North-West Frontier Province and other Special Areas 

ci'srs (2) 


A 



IN’TiJODrf'J IO.\. 


J>o%vn to thi^- point ^vc have hoeii dealing with dUTerent 
jHirtion- of British India in iuvn, but in Pari IV we take np 
tlie (’onstitntinnal }n-o]>iein of British India us a whole and this 
Part is i ntilied “ The Centre Tt is divided into various 

cli ij)ters, in the first three of which we set out in detail our 
rccominemiations respecting the Central J^cgislaturo, and the 
Central Bxecufive, and explain what wotild be the relations 
between thoni. I'his is followed by a chapter showing* how the 
Centre and tlie Provinces would be related and by a further 
cha})ter which discusses the xVuthorifcy of Government. 

Part V deals with the Yer 3 ' important matter ahead 3 ' raised 
in Chajiter 10 of Part I of our former volume and is entitled 
“ The Constitutional Problem in delation to the Defence of 
India." Part VI takes up the question which was marked down 
in A'olumo 3, paragraphs 95-99 for separate treatment 
viz.. " The Future of Burma 

Part VII deals with " Future Relations with the Indian 
States " and is thus related to the subject matter of Chapter 9 
of the first Part of our former volume. 

Part VJli is entitled " Indian Finance " and consists ot 
the valuable report made to us by our financial assessor, Mr. 
W. T. Lardou. We shall indicate in earlier 2 >arts of 
this volume, especially' in Part IV, the extent to which, wc 
adopt or make use of its contents. Part IX deals w'ith 
"The Future of the Services"; Part X with "The High 
Courts " ; and Part XI with " Relations between the Home 
and the Indian Governments ". Part XII brings this volume to 
a close with a brief " General Survey and Conclusion ". 
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CHAPTER l.—INTRODUCTORY. 

3. We have tried in Volume I to set out as fairly and 
impartially as we can the conditions of the Indian problem. First 
of all, we have endeavoured to bring before those whose duty it is 
to provide for India’s constitutional future a realisation of the 
• facts of the situation, those stubborn facts which no amount of 
rhetoric or appeal to abstract principles can alter. The immense 
area and population of India, the divei’sities of race, creed and 
caste, the existence of the Indian States, the in'edominance in 
numbers of the i-ural population, the high percentage of illiteracy, 
and the standing menace of the North-West Frontier, arc ail 
facts which no person, British or Indian, who has to deal with 
the constitutional problem of India can possiblj- ignore. 

These facts must be faced. Their existence cannot in any way 
be allowed to invalidate the solemn pledge of the British people 
with regard to the in'ogi'essive realisation of responsible govern- 
ment in British India. They may be compared to the physical 
features of a site for a city, which do not prevent the city being 
built, though they condition its plan and the length of time 
which must elapse before its completion. 

4. Secondly, we have tried to give a picture of India as it is 
governed to-day under the reformed constitution. It is not 
possible to give the whole picture, for, in the background, stands 
the history of India. We have had no space to describe, even m 
outline, the involved and difficult course of events in this great 
sub-continent during the four or five thousand years Biat have 
elapsed since the Aryan invasions. We cannot sketch the forma- 
tion and dissolution of kingdoms, the rise and dispersal of 
Buddhism, the series of incursions thx'ough the passes of the 
Norlh-AVest, the history of the Mogul empire, the effect of the 
impact of Islam on the ancient fabric of Hindu civilisation, oi 
the ever increasing contact belAveen East and Wesi . Ibis bistoi ic 
background, however, must always be kept in sight by Ihe 
framers of constitutions for India, if they would avoid the risk 
of drawing false conclusions from the constitutional bistoiw of 
more recentlv established communities, such as Canada and 
Australia. All that we have attempted of historical retrospect 
has been to depict the main constitutional features in Bntis i 
India prior to the Reforms. The story of the last ten years forms 
the forem-ound. It has been our duty to examine the con- 
stitutional arrangoraeuts devised (en year.s ago, to see bow far 
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tliev have jirovod Kuccepsful, how far the difficulties encoimtered 
liavo been due t-o the B 3 -stem itself and how far to those by whom 
it lias had to be worked. 

Tlie iutrodnction into an oriental countrj^ with a long history 
of aiitocracA’, of methods of self-government evolved dxiring 
centuries of experiment b\' a Western nation for its own con- 
ditions and its own people was a momentous and even hazardous 
enterprise v/bich should be studied with sympathy’ and under- 
standing. Wo have given our estimate of the degree of success 
achieved b,Y nien new to the forms and practice of representative 
government in woi'king a complicated and profossedlj’^ temporary’ 
aj’stem under the trying conditions of the post-war period. Wo 
have described the sj’stem of administration that has been built 
up in India under British rule on the foundations of the Mogul 
regime, and have indicated the diffictilties encountered in grafting 
new constitutional methods thereon. We have weighed the 
effects, good and bad, of the Beforms on the day-to-day work of 
government. 

5. Thirdly', we have enquired into the progress of education 
in India, particnlarty from the point of view of its bearing on the 
solution of constitutional problems, for while literacy is not an 
entirely necessary factor in political capacity, j'et the degree of 
success in working democratic institutions in the modern state, 
and the pace at which an advance towards complete self-govern- 
meni can be made, must necessarity be conditioned hj' the 
capacity of the mass of the people to understand tlie problems 
of a Great Society and to take its pai*t in dealing with them. 
The larger the unit of goveimment, the more must the written 
inevitably take the jolace of the spoken word as the vehicle for 
the diffusion of ideas. 

0. Finally', we have tried to describe the attitude and opinions 
of the Indian people, not merely of the educated and politically 
conscious minority, nor of the leaders of particular sections onty, 
but of the masses, and to form an estimate of the influences 
operating in their midst. For just as it would he useless to 
elaborate a Iheoreticallj'- perfect constitution without reference 
to the other conditions of the problem, so it must be recognised 
that representative institutions depend for the success of their 
working not so nruch on their logical excellence as on their 
abiliU- to attract and make u.se of the forces of public opinion. 

In the light of these facts, and upon our judgment of the work- 
ing of the const iiution in India and the state of opinion among 
Indians, we have come to certain general c-onclusions on matters 
of ijritu-iple, whi<‘h wo will .‘jtate and explain before setting out 
our detailed recommendation.'^. 
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CHAPTER 2.— THE MECHANISM OP ADVANCE. 

7. The first princi|3le which we would Jay down i-s iJiat- the 
new constitution should, as far as possible, contain within itself 
provision for its own development. It should not lay down 
too rigid and uniform a plan, but should allow’ for natural 
growth and diversity. Constitutional progress should be the 
outcome of practical experience. Vn3ere further legislation is 
required, it should result from the needs of the time, not from 
the arbitrary’- demands of a fixed time-table. The constitution, 
while contemplating and conforming to an ultimate objective, 
should not attempt to lay down tho length or the number of the 
stages of the journey. 

We were appointed under a provision of the Government of 
India Act, w'hereby at the end of ten years a Commission was 
to enquii-e and report, in effect, upon the working of the I'e- 
formed constitution and on what changes were desirable. This 
method of periodic enquiry and enactment is quite foreign to the 
spirit of constitutional development, as understood and applied 
elsewhere in the Empire. It has been a characteristic of the 
evolution of responsible goveimment in other parts of the British 
Empire that the details of the constitution have not been 
exhaustively defined in statutory language. On the contrary, 
the constitutions of the self-governing parts of the British 
Empire have developed as the result of natural grow’th. and 
progress has depended not so much on changes made al intervals 
in the language of an Act of Parliament, as on the development 
of conventions, and on the terms of instructions issued from time 
to time to the Crown’s representative. The Preamble to tho 
Government of India Act declares that progress in giving effect 
to the policy of the progressive realisation of responsible govern- 
ment in British India can onlj’^ be achieved by successive stages ; 
but there is uo reason why the length of these successive stages 
should be defined in advance, or wdiy every stage should be 
marked by a commission of enquiry. We are profoundly con- 
vinced that this method of enquiry at slated intervals has bad a 
most injurious effect on the working of the reformed constitution, 
and on Indian political life. Whatever may have been tho 
mei'its or defects of the constitution pi'oposed as the result of the 
Montagu-Chelmsford Rejxjrt, the time limit of ten years gave 
it the character of a makeshift affair, and the %vorking of a 
constitution under a time limit inevitably breeds certain evils. 

Evils of a Temporary Constitution. 

S. Those who have fo work a temporary constitution tend 
ineviiablj’ to fix their minds u}x>n the future instead of on the 
present. Instead of making the most of the existing constitution 
and learning to deal with practical problems under existing con- 
ditions. they constantly endeavour to anticipate the future and 
to push forw’ard the day for the next instalment of I’cforrns. 
There is little incentive to try to make tlie system n success : on 
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jhe /onttarv, tfio>e wJio are nut gatisficd with the advance already 
rn'idc are ea.cer to prove that the temporary constitution is 
im v.'O! kable. 

Thus in India, as early as Bopteinber 1921. within a year of 
the introduction of the Ticforms, a comjn-etiensivc resolution was 
moved in the T.cgislative Asscmbh% demanding- comxdctc re- 
^potwibilitv iia the provincial councils, a transfer to responsible 
fiiiijisters of all cenlral subjects, except the Army, Navy, and 
I'oreign and l^olitical DeiJartments. and the conferment of 
dominion self-government from the beginning of the fourth term 
of the Assembly.* Nrom that time forward, no year passed with- 
out similar motions being introduced, or similar i>roi30sals being 
ventilated in debate on other matters. These motions were 
symjdomatic of the attitude of mind caused by the knowledge 
tiiat tlio existing constitution was only temx>orary. Even poli- 
ticians who did not take up an attitude of non-cooperation, but 
wore engaged in working the reformed coirstitution , were, 
nevertheless, affected in the same way. The minds of all were 
fixed on the future. Evei-j' community and every interest w'as 
thinking of what its position would be under the next constitu- 
tion. The result was to intensify communal rivalries. Every 
community tried to consolidate its j^osition. Grouiis tended to 
coalesce oiT communal lines. Communal advantages were sought 
in the regulation and recruiting of the services. Every piece of 
ground secured as a tempovarj’^ or transitional position was 
fortified as an outpost to he held in the future struggle for power. 
Uncertainty as to the future unsettled the minds of all. Actions 
were calculated with a view to their effect on those who would 
have to deal with the next advance. It w^as feared by some that 
co-nperation in woi-king the temporary constitution -v-ould be 
interpreted as satisfaction with the amount of advance already 
attained. 

Til such (‘ircumsiances, the growlli of political iiarties on a basis 
related to the actual jirohlems of India and to different attitudes 
(if mind towni-ds the solution of practical difficulties could not 
lake place. Parties were aligned in accordance with their views 
ac to the best tactics for securing the next advance. 

9. The provision of a time limit within which the Montagu- 
riicTinsford constitution was to work has also had a prejudicial 
cffoct up.nt the nsc which has sometimes been made of the powers 
which tiiat constitution conferred. It was in any case a 
diffirult and delicate operation to transplant to India- forms of 
gowrnment which are native to British soil, and wliat was 
needed was that the new institutions should have time to take root 
and to grow naturally. The British inriiarnontnry sy.stem lias 
devi>loped in accordance with the daj'-lo-day needs of the people, 
and has been fitted liltc a well-worn garment to the figure of 
the wearer, hut it does not follow that it will suit everybody. 
Cu-toni and convenience have retained in it various xirovisions 

* .Sco Pol. I, Port 117, Ch. ~~~ 
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wliich, formed for one puri 30 .=e, are in practice iiFed for anotliei'. 
iManj’’ of its detailed contrivances ivork onlj' because there is 
the will to make them do so. or because there is a general 
understanding that the3’- will he used in moderation. 

British parliamentarism in India is a translation, and in even 
the best translations the essential meaning is apt to be lost. 
We h ave ourselves in attending debates in the Assembly- and 
provincial councils been more impressed with their difference 
from than their resemblance to tlie Parliament we know. 

While the principles aud practice of the British parliamentary 
sj^stem are accepted bj' educated Indians as the best example 
of democracj' in action, they are being applied in a country' 
where the conditions and the menial habit of the peojole ai-e 
very different. 

All this would in an3' case have made the beginning of iho 
new constitution a time of anxiet3', but the further announce- 
ment that tlie S3'stem was liable to be overhauled ten 5'ears 
later great]3* added to the difficult^' of working it fairly' in the 
meantime. Those who aimed at securing an early advance 
were led to use imported forms of procedure rather as a means 
of showing the inadequac3’' of what was alread3' conceded than 
as a method for getting the best out of the existing arrangements. 
A good example is tire wa3' in which the vote for Ministers’ 
salaries, which is used in England to provide an ox)porti7nit3' for 
raising debates on specific subjects, bas been perverted into a 
weapon for wrecking ministries. In short, the Beforras of 1910 
did not inalce provision for a steady evolution towards an 
ultimate objective, and to this extent they appear to us to fail 
to reproduce a feature which is essential!}' characteristic of the 
model on which they' were parti}' based. As far as possible, 
therefore, the object now to be aimed at is a reformed const itti- 
iion which will not necessarih- require revision at stipulated 
intervals, but which provides opportunities for natural 
development. 


The Ten Year Period. 

10 . In an}' case the time is too short for any real j'udgment to bo 
. formed. During tlie earl}' |>eriods of a new system, the momen- 
tum derived from the old still ojjerates. In India, the itrestige 
and experience of those who had worked the former system 
were still available. It is, therefore, difficult to decide how far 
success or failure is due to the new or the old elements in tlie 
Government. Ten years is not long enough to see the real eiTect 
on administration of the new system : still less is it possible to 
forecast from the first decade what will happen in the next. 
The course followed between two {xtints so close to each other 
does not provide snfilcient data to plot with confidence the curve 
of future progress. 
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The Need for Elasticity, 

11. Piiailly. erne essential and inevitable defect of a limited 
and tcinperarx- ?cheme was that it should be almost com- 
pleteh* ricfid. The Act of 1919 necessarily had to con- 
tain a number of detailed provisions which could only be 
altered by an amending statute. These provisions, save for some 
slight possibility of alteration b}' regulation or convention, had 
to be apjPiod in all pi’ovinces alike. In the course of Ibe ex- 
periment some of them worked aa’cII, some ill ; some Avorked aa'cU 
in some pi'ovinces. but AA*ere found nnsuitable in others : but 
there AA'ns no power of alteration where and wheti necessary. 
The general cfTect has been to crami? and confine deA-elojunent 
and to restrict the range of experiment. We consider that this 
inelasticity has been a great disadA'antage in bo large a country 
as India. Avhere proA'ince differs so much from proA'incc. It is 
undesirable and politically almost impossible to range the pro- 
A'inces in order of progress, and to give by statute greater adA'unces 
to those at the head of the list, for every proA'ince believes 
itself to be entitled to the adA'ances secured by another. We 
believe that what is required is a constitution which, without 
doing this, aauII contain some element of elasticity enabling 
adjustments to be made in accordance with the conditions 
actually obtaining in any gh'en proAunce at any particular time. 

12, \Wiile wo think it is possible in the proAuncial sphere to 
make A'ory full proA’ision in the constitution for groAAdli and 
dcA^elopmont without the necessit 3 * of seeking new poAA^ers from 
the British Pailiament . and while we desire to giAm scope for 
this same principle of grov.’tli at the Centre, there are circum- 
stances in the latter case which limit the extent to which this 
can ho done uoav. The ultimate form of the Central GoAmrument 
depends, as Ave shall indicate later, on a. number of factors AA'hicb 
cannot be fully known at the present time. While it is ]30ssible 
to frame a constitution now, the proAusions of which wall be in 
hr.rmoiiA* with a future deA'elopment, we do not think that within 
the compass of a single statute proAusion can be made for a con- 
tinuous CA-olution of the main gOA^ernment of India bj^ the method 
of intci'ual adjustment and groAA'th. 
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CHAPTER 3.— AEE-IHDIA SOLUTION. 

13. A consideration of what should be tlie ultimate goal of 
British poliej' in India in pursuance of the declaration of Augu.st 
20th, 1Q17 <j> leads iis to lay down a second principle. It is that 
any constitutional changes now recommended for British liulia 
must liave X'egard to a future development when Indi.a as a 
whole, not merely British India, will take her place among the 
constituent States of the Commonwealth of Nations united 
under the Crown. This is in accord with the conce]3tion of 
India’s future adumbrated in the concluding chapter of the 
Montagu-Chelmsford Report. The loint Authors there stated ; 
" Om- conception of the eventual future of India is a sisterhood 
of States, self-governing in all matters of purely local or provin- 
cial interest . . . Over this congeries of States would preside 
a central Government, increasingl 3 ' representative of and re- 
sponsible to the people of all of them ; dealing with matters, 
both intei'nal and external, of common interest to the whole of 
India ; acting as arbiter in inter-state relations, and represent- 
ing the interests of all India on equal terms with the self- 
governing units of the British Erapiie. In this picture there is 
a place also for the Native States.”'^' 

In the course of our enquiries we became more and moi-e 
convinced of the impossibilitj’^ of continuing to look at one half 
of India to the exclusion of the other, and we took occasioJi 
to inform the Prime Minister of our intention, with v'hich he 
agreed, of dealing in otir Report! with the relationship of British 
India and the States, 

It is .a common practice in India to speak of questions in 
which all the Britisli provinces are interested as “ All-India ” 
questions. But All-India is more than British India. We be- 
lieve that, unless this ullimalc goal is borne in mind in framing 
India’s constitution, there is a danger of the mind of political 
India being led astra}- bj’’ false analogies, and that thei'e are 
25ractical as well as theoretical reasons for so planning the struc- 
ture of Indian Government that tJie transition to a Irul}' All- 
Indian polity can be made as soon as the time is ripe. 

India in the League of Nations. 

14. It is a striking fact not alwaj's sufScientlj" boiaie in mind 
that it is India, not British India, which is a member of tlie 
League of Nations — a fact which is emphasized bj’ the iiivariable 
presence of an Indian .Ruling Prince ns a member of the Indian 
llelegation. This resulted from the fact that in (lie Great War 
the elTort of India was not confined to British India. Ruling 
Princes and their subjects fought side side with men from 
Gi'cat Britain and other parts of the Empire, and it was right 
that India as a whole should take part in making peace and 
in the prevention of fnlnrc wars. If India then is one of the 
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luUjon? in tho world orgimirution, it must, surely be India as a 
wiioie wliii-b will be involved in the ultiniate coiistitufionai 
Si luunc. 


Geographical Unity. 

.15. A. glance at the map of India will show how closely the 
State'-: and British India aro interwoven. There arc, it is true, 
larea and continuous areas governed by Indian rulers, such us 
the Xir.am’s dominions or the States of Eajputana, but besides 
these great masses that stand out so clearlj' on the map are 
areas where Stales and provinco.s form n most intricate chequer- 
work. A good instance is in the central division of the Bombay 
Prc^-idcnc}-. It is frequently an accident of history whether a 
particular district has been brought directly under British rule 
or left in the hands of an Indian ruler. There is little or nothing 
to tell the traveller as he passes by train from one to the other 
that he has crossed the boundar 3 f. Whatever may be the differ- 
ences of climate and 7 >hysical feature, and whatever ma^' be 
the diversities of race and religion in India, it is not these 
diiferences that are reflected in the 25urely arbitrary division 
between Britisli and State territory- There is an essential 
unity in diversity in the Indian peninsula regarded as a whole. 

Political Unity. 

IG. It is one of (lie great claims of British rule in India that 
it has brought a peace and unity liardlj^ ever before known in 
the jjeuinsula and has substituted i'oi' a congeries of waning 
States a single India united a common allegiance to the 
Crown, although one part only is dhectly under British rule. 
f'lu‘ \ icoroy, retaining the portfolio of the Foreign and Political 
T kjiartment in his own liands, reimesents to the Indian States the 
.Mi7.er;unty of the King-Emperor, while at the same time he is, in 
lelatton to British India., the head of the Government. But as 
soon as a change is made in the constitution of the Central 
Government, and power to however small a degree is shared in 
one spliere of authority with representatives of the people so 
that two wills are brought into play, difi&culties begin to arise 
and must increase with every extension of popular govern- 
ment m British India. The interests of the two parts of India 
oegm to clash. Policies entered upon in one sphere have their 
rcjiei cu.c.sions in the other. Popular movements on one side of 
tiiese imagiriai-y Iine.s that form political boundaries cannot be 
j.vrevented from spreading to the other. Tlie time will come 
v.Jum tliere must be an approach to a closer relationship, and 
y.uen new machmery must be devised whereby these divergent 
mtLU 0 -,ts may be reconciled, if a modus vivendi is to be reached 
anu tiic formation of an ever-widening breach prevented. The- 
tust essential for internal peace and prosperity for both parts of 
inuia IS iiannonv between them. 
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Economic TJuity. 

17. Economic forces are sucli that the States and JSritish 
India must stand or fall together. The steadj' growth of 
transport facilities has inevitably brought the Stales into cIomo' 
contact with British India and with each other, while the 
forces at woi’k in the modern world are such as to aflecl even 
the remotest and most isrimitive State. " Bailwaj's, steam- 
ships, and the immediate transmission of news, have for many 
3 'ears past joined India to the general economic system of the 
world and made her one of the constituents of the world 
market.”^ The increasing importance of industrj* brings 
problems that must be faced by both together. In such vital 
matters as communications (rail, road or postal), customs, 
monetary, policy and labour regulation, co-operation is becom- 
ing essential. The fact that the majority of States are land- 
locked places them in a position of reliance on British India 
for their communication with the rest of India and the out- 
side world, while the existence of ports in some other States 
has already caused complications. While the Central G-overn- 
ment was autocratic, the possibilities of divergent interests 
might be more easily avoided, but with the advent of a measure 
of popular control at the Centre one-fifth of the peojjle of India 
is potentially in economic subordination to the remainder. The 
jjoint is well illustrated by the effect on the States of the adop- 
tion, at the wish of the Assembly, of an extended protective 
tariff. This body, legislating professedl}' onty for Bi'itish 
India, has in effect imposed indirect taxation on the inhabitants 
of the States, The States themselves have their own tariff 
policies, and there is a serious jicssibility that, unless provision 
can be made for the reconciliation of divergent interests, 
numbers of tariff walls will be perpetuated in an area where fiscal 
unity is most desirable. 


. Common Needs. 

18. A -still more fundamental point remains. On clo'.^e ex- 
amination it will be found that there are few subjects which 
should fonn the field of activity of a Central Governmenl in 
India which do not, in fact, interest also the Indian States. An 
outstanding example is that of Defence. In the past, the in- 
vaders of India have hot stopped sb.orc at political boundaries — 
once through the barrier of the North-West, they have penetrated 
far into the peninsula. The subject of Communications, whether 
by rail or air or trunk load or post or telegraph or wircle.«s. is 
another illustration. Important social matter-s such a.s the pre- 
vention of the spread of epidemics, whether among human 
beings, animals or crops, all. require the co-operation of States as 
well as prownces, while the pursuit on eithei' side of the line of 
policies in regard to such subjects as liquor excise cannot lie 
effective without mutual co-operation. While it i.= possiiile thal 
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some of these matteis might be dealt with bj' negotiation and 
ad hoc agreements, nltiinntely permanent machinerj^ must be 
set up. 

ITationalism. 

19 . The unity imposed upon India by the external forces of 
Great Britain is tn-day reinforced b}'’ an increasing sense of 
Indian nationality. It has 0UI3' been the existence of British 
ruio in India that has rendei'ed such a develox^raent possible. 
TJie movement has been growing steadity for the last fifty years 
and with a greatly- accelerated pace in the last decade. Beginning 
in an almost academic assemblj* of a few intellectuals, it has 
sx^read throughout the educated classes and is beginning to make 
itself felt among the masses. Whatever ma3' be its shortcomings 
and however distasteful some of its manifestations, it appears to 
be the one force in Indian societ3’^ to-da3'^ tliat may pez’haps 
comani Within itself the ]x>wer to overcome the deep and 
d.ingerous cleavages that threaten its peace. Sectional interests — 
racial, religions, caste or provincial — still tend to absorb the 
energies and devotions of the majority of Indians, and there are 
loo tew signs 3'et of a willingness to surrender such claims to 
the common good. But without such a sm-render there is little 
h.ope for the growth of a true sense of citizenship. Nationalism 
1." a force witli immense iiowmr for good or evil, and the task in 
the future is to utilise that force for constructive ends. Bor 
tun lonahsi movements that fail to find an axDl>rox3riate outlet 
lor their energies tend to mere strife and futility. 

Indian nationalism is a phenomenon w'hich cannot be disre- 
garded by the rulers either of British India or of the Indian 
States. Wc shall in the next chapter point out that it is only 
under a federal system that the sentiment underlying the move- 
ment can be given effective expression. 


The Internal Autonomy of the States. 

■2u. Bill while we iiold tliat llie ultimate development of the 
Indian po!!t3 must lie in the direction of a solution embracing 
ail Inilia. it is absohttel3’ clear that the States cannot be com- 
iielled to come into au3' closer relationship with British India 
ihiiu exists at the present time. Indian Bulers are naturally 
proud of their liistoilc position and their rights have been re- 
j>caiedl3’ acknowledged. At the same time, we believe that they 
recognise inore and more the need for adjusting their futnie 
rei.ii ion^hij) to the rest of India. Wc believe that the3'^ will onl3' 
lie ready to come into the larger whole when they can see that 
their rights and ix>silion will be safeguarded. The greater nnity 
will come al>out when it is felt that it is to the mutual advantage 
oi iioth sides to pursue it. We desire that the new constitution 
lonid pro\iae an open door wherebv. when it seems good to 
tiU'iu, the Billing Princes may enter on ju.st and reasonable terms. 



THE IDEAL OF FEDEKATJON FOE ALL-IKDIA. 


3 3 


GHAPTEK 4.— THE IDEAL OF FEDEEATIOH FOR 

ALL-INDIA. 

21. If the principle laid down in the previous chapter is valid, 
it inevitably follows that^the ultimate constitution of India must 
be federal, for it is only in a federal constitution that units differ- 
ing so widely' in constitution as the provinces and the States can 
be brought together while retaining internal autonomy'.') This is 
recognised in the Montagu-Chelmsford Report : “ Granted the 
announcement of August 20th, w'e cannot at the present time 
envisage its complete fulfilment in any form other than that of a 
congeries of self-governing Indian prownces associated for certain 
purposes under a responsible government of India ; with possibly' 
what are now the Native States of India finally embodied in the 
same whole, in some I'elation which we will not now attempt to 
define.”* This statement is as true to-day' as when it was 
written, but opinion lias, we believe, advanced considerably' along 
these lines during the intervening peilod. That some of the 
leading Indian Princes envisage some such polity' in the future 
is show'll by the pronouncement made on 19th December, 1929, 
by H.H. the Maharaja of Bikaner to the Legislative Assembly' 
of his State. ‘‘ I look forw'ard to the day w'hen a United India 
will be enjoying Dominion Status under the aegis of the King- 
Emperor and the Princes and States w’ill be in the fullest enjoy- 
ment of what is their due — as a solid federal body in a jxisition of 
absolute equality w'ith the federal provinces of British India.” 
However distant that day' may' be, w'o desire in our proposals to 
do nothing to hinder but eveiything to help its arrival, for 
already there are emerging problems that can only' be settled 
satisfactorily by co-operation between British India and the 
States. 

22. It might be possible to visualise the future of federation 
in India as the bringing into relationship of two separate federa- 
tions, one composed of the elements which make up British 
India, the other of the Indian States. We do not wish in 
any way to be dogmatic on a matter which must he decided by 
those concerned. While we have given much attention to the 
subject, we have not received evidence from the Rulers of tlie 
Indian States. We recognise that it is one of the matters which 
may be discussed w'hen the proposed conference takes place. 
We are inclined ourselves to think that the easier and more 
speedy approach to the desired end can be obtained by reorganis- 
ing tlio constitution of India on a federal basis in such a way' 
that individual States or groups of States may have the oppor- 
tunity of entering as soon as they' wish to do so. It appears to 
us that the alternative method would reduce piogress to the pace 
of the slow'est. Furthermore, we do not believe that in matter.s 
of federal concern the States wilt be alw'ays ranged on one side 

* I\I/C. Report, jwra. 120. 
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xhrI British India on tlie oilier. On Ihe contraiy tliere are 
matter.^ in vrhlch the interests of parlicuJar States and jirovinces 
njoie ck-arh' coincide. 

Wliatever ma 3 - be tlie ultimate decision, it seems to ns that the 
xeor^ani nation of British India on a federal basis n*ill prepare the 
u'a}' for it. 

Federation in British India. 

•2:J. Apart allogother from an^' question of an uhimale lederal 
union between the Indian Slates and British India, there arc, we 
Hank, ^elw strong reasons for the reconstruction, of the Indian 
conbLitution on a lederal basis. Wc recognise that a change from 
a uniiary to a federal B^-.stem is unusual. Federation has often 
been an' intermediate process wherebj' indeiiendent States have 
agreed to relinquish part of their sovereigntj^ before they were 
read\- to merge their separate identities in a nnitaiy State. The 
general tendency in federations once formed has been towards 
increasing centialisation. It maj’ well be asked whj' tlie reverse 
process is i ecommended to-da^n The answer is to be found 
in the peculiar features of the Indian problem. India is gradually' 
moving from autocracy to democracy'. As soon as an instalment 
of self-government was introduced, it was found necessary' to 
accomijuny it with a measure of devolution, because the practical 
difficulties of ap 2 )lying the iniucijiles of western democracy' to 
so large a unit as British India were insuperable. There is a 
very definite correspondence between dimensions of area and 
l>opulation and the kind of constitution that can be ojierated 
successfully'. There have been autocratically governed States 
comparable in size and population to India, but a democracy' of 
nearly 250 million iieojile is unprecedented. The largest and 
most i^ojiulous State democratically' governed, tlie United States 
of America, has less than half that piopulation, and despite its 
high level of education, its p>ossession of a common language and 
culture and the long pioiitical expierience of its people, it consists 
of -iS States united in a federation. To imagine that a con- 
stitutional structure suitable for 45 millions of British jDeople, 
mainly urban, will serve equally' well for 260 millions of Indians 
spread over a sub-continent and living in half a million villages 
is unreasonable. If self-government is to be a reality', it must be 
ai?plied to political units of a suitable size, aftei*' taking into 
account all relevant considerations. Representative democracy 
as it is undcr.^tood in Britain dejiends for its. success on the 
pos-ibilify of a close contact between elector and elected jpereon. 
Unless this is secured, it is not real representation at all. 

21. further reason is that it is only in a federal structure 
tliat sufficient elasticity can be obtained for tlie union of elements 
diverse internal constitution and of communities at very 
different stages of development and culture. The need for this 
upjicurs not only when 1 the iwosi^ect, jjerhajis dis- 
tant. of the ultimate f . ■ ■■ States with British India, 
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but when the immediate facts of the situation inside British 
India are examined. 

There ai’e areas in India which by reason either of their 
geographical situation or of their ethnological composition have 
not been, brought under the Beforms. We would invite special 
attention in this connection to the descriptions we have given in 
our first volume of the North- W’est Frontier Province and 
Baluchistan* as examples of the first type; the second needs 
to be studied in detail, province by province, and for this reason 
we have collected the material under the heading “ Backward 
Tracts ” in a series of paragraphs! in our chapter on the Pro- 
vinces of British India. It would be a very superficial view of 
the Indian constitutional i>roblem to imagine that areas like 
these fall readily iilto place within the prescription of some 
simple formula of universal application. The political institu- 
tions suitable to other parts of British India could not be effec- 
tively worked in them ; yet they must have their place in the 
• general structure. It is not reasonable or, indeed, possible to 
apply the same hard and fast constitution to everj^ part of India, 
and to attempt to do so would necessarily' retard political 
progress. 

Units of Federation. 

25.. When we come to consider the constituent elements out of 
which the federation of British India is to be built, we are met 
with an initial difficulty. Federation schemes usually start with 
a number of clearly defined States each already possessed of 
individuality and consciousness, whereas in India there are only 
a number of administrative areas which have grown up almost 
haphazard as the result of conquest, supersession of former 
rulers or administrative convenience. No one of them has been 
deliberately formed with a view to its suitability as a self- 
governing unit within a federated whole. Most of them are too 
populous and extensive, having regard to the cultural level and 
economic conditions of their inhabitants, to allow of the easy 
working of the machinery of representative government on v. 
reasonably' extensive franchise. It is true that during the last 
few y'ears there has been a distinct growth of provincial con- 
sciousness which finds vent in a demand for provincial autonomy', 
but this, though not to be ignored, is to some extent due to other 
causes. In the first place, the Central Government is distant; 
despite all modern developments of inter-communication 
“ Delhi is far off.” Secondly', tlie greater advance.s conceded to 
the provincial councils as compared with the Central Degislature 
have strengthened the demand to be allowed full scope in the 
provincial sphere. And, thirdly', there is the wish of certain 
minority' communities to take full advantage of their local 
majoritie.s. where these exist. 


* Vol. T. Part IV. Ch. .'5. 

t Vo!. 1. Part r, Ch. f5, jwmF. 75. SO. SO. SS. 01 aud 90. 
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Iij Kpik; of ihe.v; devcloi^ments, we caiiiiot I'egard tbe j^resont 
pjorinccs as in auy way ideal areas for solf-govermrient. 
Although we are well aware of the ditEculties,encouniered in all 
atioinpis lo alter boundaries and of tbe administrative and 
financial complications that arise, we are maldng a definite 
recommendation for reviewing, and if possible resettling, "tbe 
provincial boundaries of India at as early a date as possible. 
iMc;inwhile, tbe provinces of India exist and form tbe basis on 
wliich a fedejal .stj-uefure must be built. Be.sides the Governors' 
provifmes tlicre are tbe areas to which tbe Hefonns have not yet 
been njjplied. Tliese will find their place in tbe federation. 

Separation of Burma. 

2G. There is, however, one .lorovince, to-daj’’ an integral part 
of British India, which should, we think, be definitely excluded 
from the new polity, and that is Burma. As the Montagu- 
Chclmsford Beport pointed out, “ Burma is not India.” Its in- 
elusion in India is an historical accident. We think that, when 
an endeavour is being made lo lay down the broad lines of 
advance towards an ultimate goal, the op23ortunit3’^ should be 
taken to break a union which does not rest on common interests. 
Wo develop our reasons for this in Part AGI, where we also make 
some remarks upon the future constitution of Burma. 

The Completion of Devolution. 

27. The authors of the Montagu-Cheimsford Report stated 
that the process on which they were engaged was not that of 
federalising India, hut the antecedent one of breaking up the 
old structure before building the new. They were giving inde- 
Iiendent life to the organisms which ■would in future form the 
members of the new body. We desire to complete this prelimi- 
naiy jnoccss and at the same time to lay down the broad lines 
of the future federation. The scheme which we recommend in 
more detail in Part IT com^iletes the process of devolution. It 
aims at giving the maximum of jirovincial autonom^f consistent 
with the common interest of India as a whole. TJiis means 
the abolition of dj'arch^", for it was of the essence of this s^’s- 
tem that, while certain departments were transferred to the 
control of Ministers, the reserved side of the administration was 
still carried on under the superintendence, direction and control 
of the Central Government. Devolution was, therefore, incom- 
plete. It is our intention that in futui-e each province should 
he as far as possible mistress in her own house. Thus inde- 
pendent life will he given to the provinces which ■will form 
the nucleus of the new federal structure. 

Provincial Self-Government. 

2S. The* ideal of ” prowncial autonomy ” was often brought 
to our notice by wilne.sses who ap 2 >eared before us, but they 
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generally used the term not onl}^ as descriptive of a relationship 
between the Centre and the provinces, but also as implying 
self-government in the provincial sphere. Our i)ro[K>3al.s for 
the future constitution of the provdnccs recognise this demand. 
We propose that in future the progress of these great area.« 
should be entrusted to a unitar}'^ government responsible to 
legislatures elected on an extended franchise. Within the 
general plan there will be scope for variation according to pro- 
vincial needs and circumstances. Each of the province-s — or of 
the i-edistributed ai-eas substituted for them — will be able to 
evoh'e by a process of growth and develoi^ment, the form of 
executive and legislative machinery most suited to it. The 
essence of the plan is to afford to Indians the opportunity of 
judging by experiment in the provincial sphere how far the 
British system of parliamentary' goveimment is fitted to their 
needs and to the natm'al genius of the people. It mu.st he 
realised that the change involved is very great and far reaching. 
Henceforward, in the provincial sphere, all branches of the 
administration may pass into the hands of Indian ministex-s. We 
should not have felt justified in recommending such an advance 
without at the same time providing for broadening the basis of 
representation. Unle.ss there were a considerable measui'c of 
enfranchisement, it is clear to us that thei'e would be a danger 
that important elements in the population might fail to secure 
the voice in the affairs of the province to which they ai’e 
entitled. 

The nature of the Central Authority. 

29. We have in the provincial sphere endeavoured to give a full 
opportunity for an exj^eriment in the application of the British 
jiaidiamentary system. It has been necessary to combine it with 
restrictions and qualifications under which the full force of 
majority' rule is mitigated by the power of iutei-vention vested in 
the Governor for such purposes as the pi-otectiou of minorities 
and the pre.sevvation of order. In so inteiwening, the Governor 
will bo acting under the superintendence of the Governor- 
General, for it is on the strength of the central administration 
that the peace and safety of India ultimately' depend. We do 
not think, howeA'er, that the British parliamentary system, with 
an Executh'o representing a single party and depending from 
day' to day on the vote of a majority of directly' elected represen- 
tatives, is likely to be the model according to which responsible 
government at the Centre for India will be evoBed. Parliamen- 
tar'y' government of this ty-pe is not the only form which respon- 
sibility may assume. It takes different forms in different places 
and circumstances, and the British system caxmot be trans- 
planted at will and adopted ready made. It js not unnatural 
that most of the constitutional schemes discussed for India 
closely follow' what may be called the Britisli model, for they 
are pul forward either by those who inherit the British tradi- 
tion or bv those who derive their political theories from British 
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l^>ut It has to he reinoinberod that the constituliotinl 
tchetne familiar to us — imdor ^vhich the chiefs of the party with 
a parlinmciitary majority form aw Aclmiiiisti'aiiotr which is liable 
to he overthrown by parliamentary^ vote — is not a universal 
arraimement. In England, it results in stable government 
lai-gely because of the extent to whicb the Cabinet controls the 
House of Commons, instead of the House of Commons control- 
ling the Cabinet. But it does not result in stable government 
evoi-ywhere, and it seems to be a very large assumirtion indeed 
to suppose that it is along this road that India as a whole will 
advance towards the goal set before her. "We think that Indians 
have been apt to be led astray by^ keex^ing the British P^arliament 
loo closely' in view and have imagined that the Assembly in 
Delhi might develop into an All-India Parliament functioning 
after the model of Westmin.ster. Wc consider that the x^'e- 
cedent for the Central Government in India must be sought for 
elsewhere. 

Reconstitution of the Central Legislature. 

30. What is needed is a centi’al organ which can at once take 
up the work of British India so far as this does not devolve on 
the xiroviuces, but which at the same time is capable of ex- 
pansion into a body representative of All-India- in the wider 
sense. If the ideal to be aimed at is a federation to which the 
Indian States will one day adhere, the process of evolution in 
British India towards provincial autonomy' in matters of .internal 
go^ eminent must be thoroughly carried out. The union of con- 
stituents such as the Indian States with the provinces of India, 
the former autocratic and the latter democratic, necessarily 
involves giving the greatest possible internal freedom to the 
federal units. It is, wc think, abundantly' clear that it is only 
on such terms that there could be hope of achieving the unity 
of Greater India. The Ceirtral Government becomes on such a 
theory an association of units formed mainly for the puigDOse of 
performing certain functions on behalf of all. But w'hile we 
conceive of the centriil body of the federation more as an instru- 
ment for doing certain work in the common intei-ests of all its 
members than as an over-riding power, provincial automony does 
not mean that the Central Government would not be entitled, to 
call for assistance and cn-operation in matters vital to the whole. 
In a later Part of this volume, when wc develop in more detail 
our ideas on the xx^'vers and functions of the Central Govern- 
ment. we must return to this x^oint, for it is of gi*eat imxjoidance, 
but for the moment our object is to insist that those who desire 
to secure the end of federation must be willing to contemxdate 
the nu-ans by which it may be brought about. And the only 
means which are^ practicable involve a substantial change in 
the present constitution of the Central Legislature. It apxtears 
to us that this body must bo comxtosed henceforward on a 
-' rictly federal basis, that is to say', it should be the units of 
uitimatr* federation rather than popular constituencies that should 
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be represented in it. Direct election to tbe Central Degislalure. 
as we have pointed out in detail and with rnau}* examples in 
our earlier volume, involves constituencies of such size as make 
it impossible to secure rea!it3’^ of representation. Oui- examiiia- 
tion of the jsroblems of public finance in India, and the Deport 
made to us by our JJinauciai Assessor, lead us to propose a 
scheme which Avill enable the provinces to secure much needed 
additional revenue, by methods which require that the jtrovinces 
sliould feel themselves to be represented at the Centre. Various 
arguments, therefore, converge in support of the view that recon- 
struction at the Centre should not closeh’’ follow the lines 
already pursued. All that it is necessar}^ to emphasise here 
is that the new constitution which we pi'opose for the Central 
Government is something differing from Parliament, and cannot, 
therefore, he' judged on the assumptions that might be made in 
considering the needs of a unitary state. 

The Road to Federation. 

31. Now how much of the ultimate object iu \uew can be 
expressed in statutory' form at the present time? The con- 
ception of the evolution of India into a Federation of self-govern- 
ing units has certain important effects on the degree to which 
changes in the stz-ucture of the Central Government can be 
made now. We have already indicated the need for a I'ccon- 
sideration of the boundaries of the present provinces, and we have 
expressed our hopes that at some future time the Indian States 
may adhere to an All-India Federation. We are therefore faced 
with the situation that we are trjdng to federate elements, some 
of which have not been finallj' delimited, while others have yci 
to express their willinguess to enter. But even if we were to 
ignore the Indian States and were to rest content with the 
provinces as at present constituted, the ziecessaiy conditions for 
bringing a ftillj' fedei-al constitution into being are not yet 
present. The provinces must fii'st become political entities. 
Even when our jiroposals for the constitution of the Governors’ 
provinces have been embodied in a Statute, the process is not 
completed. The provincial constitution only begins to exist as 
a living thing when the forces which operate it are at work and 
IH'ovincial opinion gives it insjzii’ation and direction. 

32. Eveiy federal union means the coming together of cou- 
.stituent elements which, while preserving their identities, look 
to the Centre to deal with matters common to ail. 'J’hus the 
nature of the constituents thcm.selves has a great influence on 
the form which the fedemtion takes. It is a diCGcult task to 
combine the process of devolution with that of integration on a 
new basis. 

Experience shows that federatiozi has generally com*’ aboin 
some time after the federating units have become politically self- 
conscious. In Australia and South Africa, for exauqflc, unity 
at a common centre was onh’ brought about a substantial time 
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aft-or each of the constituent units, oi' at any rate most of them, 
liad aciiievccl self-government. The same thing is, in substance, 
true about the Dominion of Canada. Ihe very name of the 
United States illustrates the same sequence. India., which 
presents so manj' complications on other grounds, is also unique 
in this that a Central Government is being evolved at the same 
time as the provinces are growing to their full stature. But this 
doe.s not alter the significance of the lesson to be learnt from 
these other instances. 

Thus an attempt to devise now a detailed and final consti- 
tution for the Centre would be to ignore the fact that its ultimate 
form must de^iend on the action of its constituent parts. Wo 
can but provide the conditions for its future realisation. 



THE NEED FOR SAFEGUARDS. 


21 


CHAPOTEB 5.— OTHE NEED EOE SAFEGUARDS. 

33. The last principle which we would lay down is the jiara- 
mount necessity of securing that throughout the period during 
which India is progi'essing on the road to complete self-govern- 
ment there must be full provision made for the maintenance and 
efficiency of the fundamentals of government. However much 
\ve may subscribe to the doctrine that good government is no 
substitute for self-government, we must ensure that we do not 
put forward proposals that will fiermit of government being 
replaced by anarchy. 

It must be recognised that there are grave dangers in the 
situation of India that must be provided for. 

Defence. 

34. Histoi'y shows that, whenever there has been wanting in 
India a Goveimnient strong enough to defeud itself, mvasiou 
through the gatewa3'^ of the North-West has occurred. We have 
described elsewhere the problem of the defence of India, the 
Ijerpetual menace from the unruly tribesmen in the tracts and the 
possibility of an attack from a foreign enem}-. It is an absolute 
condition for the development of self-government m India that 
the gateway should be safely held. The Army in India must be 
strong enough. for its task. We hold that for man}' years the 
presence of British troops, and British officei's serving in Indian 
regiments, will be essential. It would be idle to deny that this 
fact gravely complicates the problem of the introduction of an 
increasing measure of responsibility into the Central Government,^ 
but we believe that the proposals which w'e put forward for con- 
sideration with regard to the status of the Asmy in India would 
reconcile the demands of security and of advance. 

Internal Security, 

35. If the external menace to India’s peaceful development 
is serious, the possibilities of internal disturbances are not less 
grave. It must be borne in mind that the periods during which 
India has been free from civil strife have been few and of .short 
duration. It has onlj' been when a strong Central Government 
has been able to keep peace among the divergent elements in 
the iieninsula that progress has been possible. Experience has 
shown in other countries that a period of transition ina}' easily 
result not in ordered advance but in a lapse into civil ivar and 
anarch}’. 

The danger of disorder in India is ever present. There are 
inflammable elements in the population and jealous}’ and ill feel- 
ing between important communities which from time to time 
cause riots and disturbances. The history of communal dis- 
turbances during the past few* yeai’s shows how .slight an incident 
may cau.se trouble which, if not checked at an early .stage, may 
easily spread from district to district. Nowhere in tlie world i=: 
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there LMicb rrec 2 ueJH need for courageous and prompt action as in 
India, and iioA%-l)oro is the penally for hesitation and weakness 
-reader. 

U'jie ijroblem involved in internal security is not, however, 
a mailer onlj' of the jjreservation of law and order. During 
Jhitish rule the population of the peninsula has enormously in- 
creased, but its xei-y existence depends on the ellicicncj* of the 
administrative machine. There are great commnniiies living 
on land which owes its fexdility entirely' to an elaborate system 
of irrigation. A still larger .section of the jxopulation is dependent 
lor its existence on a jxrecarious rainfall. If the monsoon fails, 
millions will die of famine, unless theie is an efficient railway 
SN'stem to bring food from the areas where the crops have not 
failed. 

The apiead of epidemics, such as plague, is only prevented by 
cotislunb vigilance on the pari of the authorities. The life oi 
millions in India depends literal^ on the existence of u 
thoroughly efficient administrative sj’^stem. While we are pre- 
pared to recommend a considerable advance towards self-govern- 
ment and while we believe that a sense of resxionsibility can 
only be taught by making men responsible for the effects of their 
own actions, we desire to secure that experience is not bought 
loo dearly. There must be in India a power which can step in 
and save the situation before it is too late. There must bo 
piovidod. as far as ma}' be, safeguards to ensure the maintenance 
of Mtal services. We believe that the right way to make certain 
that the basic conditions of security are maintained is not by 
pi ovuling a number of minute regulations which are generally 
more irritating than elTective, nor by devices which allow elected 
rejiiesontatives to vote against unpopular but necessary measures, 
sure m the knowledge that there is someone else who will take 
the responsibilit 3 ' and bear the unpopularitj', but by ensui’ing 
that when intervention is necessaiy, it shall accomplish its 
puigKisc The Governor-General or the Governor, as the case 
may be, must be armed with full and ample powers. We desire 
the fullest scope for self-government, but, if there is 
n broil kdown, then an alternative authoilty must operate un- 
hauipered. 

Safeguards for Minorities. 

•3G. Wc liave had abundant evidence of the feeling of apprehen- 
sion with which possible changes in the sj'stem of government 
are viewed by many communities. India is a land of minorities. 
The spirit of toleration, which is only slowlj- making its way in 
Western Europe, has made little progress in India. Members 
of minority communities liaA’e unfortunate^ onty too much 
reas^on to fear that their rights and interests will be" disregarded. 
The failure to realise that the success of a democratic sj^stem of 
goveimnont depends on the majoritv securing the acquiescence 
n; the ininoritv is one of the greatest stumbling blocks in the 
way of rapid jirogress towards self-government in India. Many 
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of those who came before us have urged that the Indian 
constitution should contain definite guarantees for tlie rights of 
individuals in respect of the exercise of their religion and a 
declaration of the equal rights of all citizens. We are aware that 
such provisions have been inserted in many constitutions, notably 
in those of the European States formed after the War. Experi- 
ence, however, has not shown them to be of any great practical 
value. Abstract declarations are useless, unless there exists the 
will and the means to make them effective. Until the .spirit of 
tolerance is more widespread in India and until there is evidence 
that minorities are prepared to trust to the sense of justice of the 
majority, we feci that there is indeed need for safeguard.s. Bin 
we consider that the only jiractical means of protecting the 
weaker or less numerous elements in the population is by the 
retention of an impartial power, residing in the Governor-General 
and the Governors of provinces, to be exercised for this purpose. 


We shall now proceed to work out in detail the application 
of the piinciples which we have laid down in this chapter. Our 
governing purpose is, as we declared in the Introduction to our 
first volume, to apply to the reform of the Indian constitution 
the principles of the declaration of 20th August, 1917, and to 
make provision for the steady growth of the element of responsi- 
bility in the government of India. The authors of the Joint 
Eeport written 12 3 'ears ago found that the i^ossibiJity of I'apid 
advance was greater in the provincial sphere than at the Centre, 
and this I’emains true. The reasons wdiich constrained the 
autliors of the ReiJort were not so much doubts as to the path 
to be followed or apprehensions of the dangers of the experiment, 
as a recognition of the facts inhez'ent in the Indian situation 
Twelve years is a very short time in the course of political 
evolution, esijcciall.y when dealing with civilisations so ancient 
and conditions so diverse as India ijresents. But if the Indian 
constitution is now re-established on light lines, and if it is 
realised that India is evolving into a federation of self-governing 
units, further approach to the ultimate goal may be achieved 
in duo time without the necessity of constant and disturbing 
revision. 
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there such frequent need for courageous and prompt action as in 
India, and nowhere is the penaltj^ for hesitation and weakness 
gi’eater. 

The problem involved in internal security is not, hoM^ever, 
a matter only of the preservation of law and order. During 
British rule the population of the peninsula has enormously in- 
creased, but its vei-y existence depends on the efSciency of the 
administrative machine. There are great communities living 
on land which owes its fertility entirely to an elaborate system 
of irrigation. A still larger section of the population is dejpendent 
for its existence on a precarious rainfall. If the monsoon fails, 
millions will die of famine, unless there is an efficient railway 
system to bring food from the areas wffiere the crops have not 
failed. 

The spread of epidemics, such as plague, is only prevented by 
constant vigilance on the part of the authorities. The life of 
millions in India depends literally on the existence of a 
thoroughly efficient administrative system. While we are pre- 
pared to recommend a considerable advance towards self-govern- 
ment and while we believe that a sense of responsibility can 
only be taught by making men responsible for the effects of theh 
own actions, we desire to secure that experience is not bought 
too dearlj^ There must be in India a power which can step in 
and save the situation before it is too late. There must be 
provided, as far as may be, safeguards to ensure the maintenance 
of Vital services. We believe that the right way to make certain 
that the basic conditions of security are maintained is not by 
providing a number of minute regulations which are generally 
more irritating than effective, nor by devices which allow elected 
representatives to vote against unpopular but necessary measures, 
sure in the knowledge that there is someone else who will take 
the responsibility and bear the unpopularity, but by ensuring 
that when intervention is necessary, it shall accomplish its 
purpose The G-overnor- General or the Governor, as the case 
may be. must be armed with full and ample jxiwers. We desire 
^to give the fullest scope for self-government, but, if there is 
a breakdown, then an alternative authority must operate un- 
hampered. 

Safeguards for Minorities. 

36. We have had abundant evidence of the feeling of apprehen- 
sion with which possible changes in the system of government 
are viewed by man 3 ' communities. India is a land of minorities. 
The spirit of toleration, •which is only slowty making its way in 
Westei'H Europe, has made little progress in India. Members 
of minoritj’^ communities have unfortunately only too much 
reason to fear that their rights and intei-ests will be disregarded. 
The failure to realise that the success of a democratic system of 
fTovernment depends on the majority' securing the acquiescence 
of the minority is one of the greatest stumbling blocks in the 
way of rapid progress towards self-government in India. Many 
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of those who came before us have urged that tJie Indian 
constitution should contain definite guarantees for the rights of 
individuals in respect of the exercise of their religion and a 
declaration of the equal rights of all citizens. We are aware that 
such provisions ha\"e been inserted in many constitutions, notably 
in those of the Euroj)ean States formed after the War. Exj)eri- 
ence, however, has not shown them to be of any great practical 
value. Abstract declarations are useless, unless there exists the 
will and the means to make them effective. Until the spirit of 
tolerance is more widespread in India and until there is evidence 
that minoi’ities are prepared to trust to the sense of justice of the 
majority, we feel that there is indeed need for safeguards. But 
we consider that the only practical means of protecting the 
weaker or less numerous elements in the population is by the 
retention of an impartial power, residing in the Governor-General 
and the Governors of provinces, to be exercised for this purpose. 


We shall now proceed to woi’k out in detail the application 
of the principles which we have laid down in this chapter. Our 
governing purpose is, as we declared in the Introduction to our 
first volume, to apply to the reform of the Indian constitution 
the principles of the declaration of 20th August, 1917, and to 
make provision for the steady growth of the element of responsi- 
bility in the government of India. The authors of the Joint 
Report written 12 years ago found that the possibility of rapid 
advance was greater in the provincial sphere than at the Centre, 
and this remains true. The reasons which constrained the 
autliors of the Report were not .so much doubts as to the path 
to be followed or apprehensions of the dangers of the experiment, 
as a recognition of the facts inherent in the Indian situation. 
Twelve years is a very short time in the course of political 
evolution, especially wlien dealing with civilisations so ancient 
and conditions so diverse as India- presents. But if llic Indian 
constitution is now re-established on right lines, and if it is 
realised that India is evolving into a federation of self-governing 
units, further ai^proach to the ultimate goal may be achieved 
in due time without the necessity of constant and disturbing 
revision. 
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PART li.— THE GOVERNORS’ PROVINCES. 
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CHAPTER I.— THE PROVINCIAL EXECUTIVE. 

37. In the second Part of our first volume, Chapters 3 to 6, -we 
have sketched the present constitution of the nine Governors’ 
provinces. In eight of these, this constitution started to operate 
from 1921 ; in the remaining case of BuiToa, it came into effect in 
January 1923. In Parts III and IV of the fiu'st volume 5ve have 
described how these iirovincial constitutions have worked in 
practice, and have given some indication of the difficulties that 
have been encountered and of the tendencies that have been 
developed during the short period that has elapsed since the 
present provincial system was set up. We now enter upon the 
more difficult task of formulating our views as to the need for 
changes in the system, and our suggestions as to the direction 
which those changes should take. 

Heed for Provincial Redistribution. 

38. But first we must make an observation on the size and 
shape of the provinces themselves. There is a considerable body 
of opinion in India which calls for some readjustment of bound- 
aries and redistribution of areas, and we entirely share the views 
of those who think that the pi’esent arrangement is not alto- 
gether satisfactory. The existing provincial boundaries in more 
than one case embrace areas and peoples of no natural affinity, 
and sometimes separate those who might under a different 
scheme be more naturally united. There are, however, very great 
difficulties in the way of redistribution, and the history of the 
jiartition of Bengal stands as a warning of the caution needed 
before undertaking any operation so likely to run counter to old 
associations or to inflame suspicion and resentment. Moreover, 
the consequential administrative and financial adjustments are 
bound to be of an extremelj' complex character. The Nehru 
Report contains an interesting chapter on redistribution of pro- 
vinces and discusses the difficult subject of “ linguistic areas ” 
with a good deal of detail, though without coming to final con- 
clusions. If those who speak the same language form a compact 
and self-contained area, so situated and endowed as to be able 
to support its existence as a separate province, there is no doubt 

*' ^Ncliru Report, pp. 61—09. Para. 86 of the Recommendations does'not carry 
the matter any furtlier. 
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tJiat the use of a common speech is a strong and natural basis 
tor xirovincial individuality. But it is not the only test — race, 
religion, economic interest, geographical contiguitj-, a due balance 
between countiy and town and between coast line and intcrioi', 
may all be relevant factoi’s. Most important of all perhaps, for 
practical purposes, is the largest jxissible measure of general 
agreement on the changes proposed, both on the side of the area 
that is gaining, and on the side of the area that is losing, terri- 
tory. It is manifestly impossible for us to recommend a re- 
drawing of the maxi of India according to some new patteJTi. Aii 
urgent case for consideration and treatment is that of the Orii'a- 
spealdng peoples, most, but not all, of whom are now included in 
Orissa, because we consider that so close a union as now exists 
between Orissa and Bihar is a glaring example of the artificial 
connection of areas which are not naturally rein ted. We were .so 
much impressed with this instance that we arranged, in co- 
operation with the Indian Central Committee and the Bihar and 
Orissa Provincial Committee, for the appointment of a Sub- 
Committee to investigate it moi'e in detail. A summary of the 
Snh-Oommittee’s report is printed at the end of this chapter." 

Similai'ly, we have given special attention to the case of Sind, 
for the Sindhis are both racially and geographically completely 
separated from the rest of the Bombay Presidency, and the 
separatists of that area have pressed uxran us the claim of Sind 
to become a self-contained province. We have great S3'mp!ithy 
with the claim, but there are grave administrative objections to 
isolating Sind and depriving it of the powerful backing of Bom- 
bay before the future of the Sukkur Bairage is assured and the 
major readjustments which it will entail have been effected. 
Even if it were held that the time is ripe for the separation 
of Sind to be seriously considered, there would have to be a 
close and detailed enquiry into the financial consequences which 
would follow from such a step before a decision could be taken. 
As we have indicated in our brief account of Sind in Volume 
I,+ the special and separated position of the province is well 
recognised in the administrative arrangements that have 
been made. It may be that on the legislative side also special 
arrangements could profitablj' be made for the consideration of 
matters affecting Sind, as by the constitution of a Commiftee, 
similar to the Berar Legislative Committee,; on wliich all 
the Sind members of the Bombay' Legislature would sit. Legis- 
lation which such a Committee resolved to be necessaiy would, 
of course, have to be undertaken in the Bombay Lcgislnture. 
but the Committee might xierform veiy useful functions in rela- 
tion to the local administration, as well as help to form local 
opinion and make it articulate. 

* Apj)Cndix VI, below, p. 50. 

t VoL I, para. 77. 

f Sco Vol. I, para. 90, and Ihc Memorandum ol tlio Central Province.'! 
Government in Vol. XIIT, p. 7-1. 



Tiie cases of Orissa and of Siud, boNvever, are only ijrominent 
examples of a class of question which arises at many points 
when provincial boundaries ai-e considered. These boundaries, 
as a rule, have none of the characteristics oC a natural frontier; 
the lines they follow are largely due to the way in which British 
authority happened to spread over the sub-continent and to the 
order of time in which dilTerent accretions became joined to 
’i^'hat was already organised as an administrative unit. As long 
as the Government of India was entirely centralized, and both 
the administration and the finance of any area were piwdded 
and directed from the Centre, the line taken by a provincial 
bouiidary was of less importance. But now that the provinces 
have a real political existence of their own, the situation is_. 
changing, and if, as we hope, the time is coming when each 
province will not only have its own provincial Government and 
its own provincial resources, but will form a unit in a federated 
whole, it is extremelj”^ important that the adjustment of provin- 
cial boundaries and the creation of proper areas 

should lake place before the new process has gone too far. 
Once the mould has set, any mal-distribution wall be still more 
difficult to correct. We, therefore, j)ro]x>se, and Ave regard it as 
a matter of urgent importance, that the GoA'ernment of India 
should set up a Boundaries Commission wfith a neutral Chair- 
man, which w'ould im^estigate the main cases in Avhich provincial 
readjustment seems called for, and should endeavour to work 
out schemes wath a Anew to seeing how far agreement is pos- 
.sible. The shifting of landmarks is proA^erbially an operation 
which may bring down anything but blessings on the head of 
the refoi'mer ; it can be prudently undertaken only after taking 
full account of the interests and even the prejudices con- 
cerned. In the meantime, we can only jjroceed on the basis 
that the boundaries of the proAunces are what thej'" at present 
ai’c, and on this basis we turn to the question of proAfinciai 
constitutional reform. 

Uemand for Constitutional Changes in Provincial Crovernment. 

39 . Why, it may be asked, should any alterations be made 
in the existing mode of proA'incial government at all ? Is not 
the extremel3' brief period that has elapsed since the Beforms 
were pul into operation too short to justifji^ 3'et another change? 
Tlie authors of the Joint Beport recommended, and a section of 
the GoA’ernment of India Act provided that, at the expiration 
of ten A’ears from the passing of the Act, i.e., nine years after, 
the starting of the Beforms, a Statutory Commission should be 
ai>pointod. In fact, b3’ the amending Act of 1927 , the period 
has been 3’et further shortened by tAvo 3'^ears. It cannot be 
doubted that this provision has stimulated hopes of earty revision. 
We are struck b3'^ the fact that practically evei'y witness and 
eA‘ci'3' document dealing with the question recommends a change. 
Indian political thought, which is much given to resting upon 
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general conceptions and is not always very definite on the 
essentials of constructive method, tends to regard the pre.=ent 
constitution of the provinces as a temporary expedient which 
should now give place to “ provincial autonomy ” — a phrase 
which is constantly used not to indicate the throwing oft of all 
central control so much as the ending of dyarchy and the ci'ea- 
tion of a ministiy responsible to the provincial legislature in 
respect of all provincial subjects. The Muddiinan Committee, 
appointed in 1924 to consider what adjustments were desirable 
inside the framework of the Act of 1919. presented a majorit 3 - 
and a minority report.^ The majority consisted of Sir Alexander 
Muddiman, Sir Muhammed Shafi, the Maharaja of Burdwan, 
Sir Arthm* Broom and Sir Henr 3 ' Moncrielf Smith. Reviewing 
the evidence, it declared that, while it was too soon to pronounce 
that dyarchj^ had succeeded, it was also premature to sa}'’ that it 
had failed, + and recommended a few minor changes, including 
some small additions to the list of transferred subjects. The 
minority was composed of Sir Tej Bahadur Sapru, Sir 
Sivaswamy Aiyer, Mr. Jinnah, and Br. Paranjpj'^e. These gentle- 
men reported in effect that no tinkering would mend a situa- 
tion which called for more radical treatment. It is unquestionable 
that since the date of the Muddiman Report Indian opinion in 
favour of some reconstruction has hardened and spread. Mo 
are ourselves very far from sajdng that the ingenious and 
elaborate system dewsed for the Governors’ prownces merits all 
the condemnation which might seem to be implied bj- these 
dispai’agements. Thanks to the guidance of Governors, to the 
devoted and loj'al serWee rendered to the new regime b^^ officials 
bi'ought up under the old order, as well as to the zeal of minister.s 
and legislators, much has been accomplished, and a new outlook 
has been opened up. But weaknesses have shown themselves 
which we have already described and must again summarise 
below. 

The division of governmental functions has led to a blun-ing 
of the boundary lines of responsibility, and it is a sound ty well 
as a natural instinct which leads .■=0 man^'^ of India's public men 
to call for a further change. 

Suggestions of the Provincial Governments. 

40. This* view derives suiiport (which is the more impresfcive 
having j'egard to its source) from eveiw one of the eight ju'o- 
vincial Govex-nments — Governor, Executive Councillors, and 
Ministers — which responded to our request for a statement of 
their views. The area of the ninth, the Government of the 
Central Provinces, is certainly not the part of British India in 
which the existing constitution has worked most smoothlj’, Tlxese 
eight Governments do not agree amongst themselves as to what 
should be done — indeed each of them, concentrating upon it- 

Report of Reforms Enquiry Coniniiitce, 1924. Cmd. 23iia. 

f ibid. p. .^7. 
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own domestic problem, suggests a somewhat different solution — 
but they all agree that something should be done. In the case 
of five of these Governments, the view expressed is not 
unanimous : except in Madras, Burma, and Assam, individuals 
within the Government advance views differing materially from 
the majority of their colleagues. These internal differences of 
opinion are irot always between Ministers and Executive Coun- 
cillors, or between Indian and British Members; in the case 
of Bengal, the official Members of the provincial Government 
put forward conflicting opinions. We now proceed to summarise 
the suggestions as to the future stnicture of the pi-ovincial 
executive made to us by the different Governments, whether 
ujianimonsly or by a majority. 

The Punjab Government’s Memorandum proposes a unitary' 
cabinet dealing with all subjects and responsible to a uni- 
cameral legislature, but containing one official member who may 
hold any x^rtfolio. 

The Assam Government suggests a unitary non-official 
cabinet, holdmg office for a fixed term and protected from 
motions of censure by the requhement of a two-thirds majority 
of the unicameral legislature to carry such a motion. The 
Government would have an official financial adviser who would 
be outside both the cabinet and the legislature. 

The Bengal Government’s scheme is a unitary composite 
cabinet (two officials, five non-officials) responsible to a bi- 
cameral legislature. Under this scheme^ the. cabinet would be 
jointly responsible for the administration of all subjects, but the 
portfolios of Law and Order, Finance, and European Education 
would be allotted under statutory rules to the official members. 
An executive of this foiTa is considered to require the presence 
of an official bloc in both chambers. 

The Memorandum of the Government of the United Pro- 
vinces would entrust government in respect of a reduced number 
of reserved subjects to members of the Governor’s Executive 
Council, and government in respect of the rest to Ministers who 
would be jointlj’- responsible to the lower house in a bi-cameral 
legislature. Finance would be entrusted to a finance depart- 
ment outside government and in “ a semi-independent position 
under the Governor.” 

The Government op Bihar and Orissa proposes a cabinet of 
non-official Ministers jointly responsible to a unicameral legis- 
lature, with Law and Order discussed in the legislature but 
administered by an Executive Councillor, or possibly by the 
Goveimor who would make the final orders on the’ subject and 
would be assisted by the Chief Secretary sitting in the legislature. 

The Bomb.ay Governxibnt’s Memorandum seems to reach no 
decided conclusion regarding the transfer of Law and Order and 
the abolition of dyarchy. It appears to favour a non-official 
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cabinet of five Ministers dealing with all subjects and responsible 
to an elected legislature, but an irresponsible council appointed 
by the Governor would exercise the functions of an upper house 
and its decisions “ with regard to the departments of Law and 
Order and Land Kevenue ” would “ be final and binding on the 
Legislative Council. ’ ’ 

The Madras Govebxment boldly and unanimously declares 
for the abolition of dyarchy and the entrusting of all prowncial 
subjects to a cabinet of Ministers drawn from the elected 
members of a unicameral legislature, with a Chief IMinister at 
its head. 

The Memorandum of the BurtiI.a Government recommends, in 
the event of Burma remaining a province of India, a cabinet of 
elected members of a unicameral legislature, jointly responsible 
to it, but with an official member_added whose tenure would be 
limited to five years. 

This is far from exhausting the variations in official advice 
which we have received. For example, divergent views are ex- 
pressed or implied regarding the relation of the Governor to the 
cabinet and to administration generally. From some cabinets 
he is completely excluded. Over others he will preside. In one 
he will hold a definite portfolio. Some of the schemes provide 
that he shall select non-official Ministers on the advice of a 
Chief Minister. 

Views of the Provincial Committees. 

41. Next, we think it right to offer a short analysis of the 
A'icws expressed on this important subject in the Beports drawn 
up by our colleagues on the eight Provincial Committees which 
were appointed by tlieir respective legislatures to cooperate 
with us in our enquirjB Inasmuch as these gentlejnen were 
all members of their respective legislative councils, their view.s 
are of special interest as being based upon personal experience 
of the working of the system they were criticising. We need 
hardly say that full attention mvist also be given to the opinions 
expressed in the Beport of the Indian Central Committee and in 
the various minutes appended to that document by one or other 
of our colleagues on that body. The following summary may 
be useful. 

The Punjab Provincial Com.miti’ee proposes a Mim*-t!y 
(without officials) jointly responsible to a miicamernl logis- 
lat’jjy'j?. The distinction betiveen transferred and reserved snb- 
ieiTero,.-5ll vanish. The Governor is to have resei'^.’e powers. 
A n ’^viip.ty sr jt that Law and Order should cither become 
a cento sufifcct or that its administration should be other- 

%viBe safeguarded. Without enumerating these safeguards, the 
view is expressed that the Punjab should bo secured in this 
respect at least as coraiiletely as any other xiart of British India. 

The Assam Provinci.al Committee recommends a ISfinistrv 
without officials, jointly rcsxransible for all subjects to a uni- 
cameral legislature. The Governor is to retain the power of 
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overriding decisions of the Ministr3^ There is, however, to 
be nn Administrative Council of three persons appointed by 
the Governor to whom all important administrative proposals 
must be referred by the Ministrj’- for advice before a decision is 
reached. 

The Bengal Peovinoiad Committee recommends a bi-cameral 
legislature and a jointly responsible Ministry without 
officials. Differences of opinion ai-e expressed regarding Daw 
and Order, and a compromise recommendation is made that the 
Minister in charge of this subject should be assisted by a Board 
consisting of a Hindu, a Moslem and a European appointed 
by the Governor, the Governor having power to decide if the 
Board and Minister disagree. Wide and general powers of 
overruling the Cabinet are to be retained b3r the Governor. 

The United Provinces Provincial Committee recommends 
a unitarj'^ Ministry without officials, jointlj’^ responsible over tlie 
whole field to the lower house of a bi-cameral legislature. 
The minorities are intended to be represented in the Ministry. 
Tile Govei'nor is to have considerable reserve powers. 

The Bihar and Objssa Provincial Committee x-ecommends 
a unitarj'^ Ministiy without officials jointly responsible to both 
houses of a bi-camei'al legislatui’e. The Governor should 
have certain discretionarj^ powers ; but no other special pro- 
vision is recommended by the majorit}^ as regards Daw and 
Order. A minority would continue to reserve it. 

The Bomb.vy Provincial Committee recommends the transfer 
of subjects (except Daw and Order) to a Ministrj^ with joint 
resiDonsibility ; a bi-cameral legislature is proposed. The 
Governor is to have no powers of oAT^erruling his Ministry. Eor 
five years Daw and Order should continue to be a reserved 
subject with a separate purse. After fi^ve years, the two 
houses of the legislature would decide jointly whether or not 
this subject should be transferred. 

The Madras Provincial Committee proposes a cornpletely 
unofficial Ministrj’^ jointty responsible for the administration of 
all subjects^ to the legislature, which wmuld be bi-cameral. The 
Governor However is to retain wide powers of overruling his 
cabinet over the wdiole field. 

The Buraia Provincial Committee has not though:^''^neces- 
saiy to elaborate proposals in the event of the • iii-for 

the separation of Burma from India not being g 1 

contents itself with saying that in this eve''+.^ BT^.'^Dtu-Ould 
have as advanced a constitution as any other/ provin^^jbh- India. 

The above brief summaides must be regard/ed onlj^ as an index 
to the expression of advice which should, pe studied more at 
length in the Beports themselves. It will he found that, as in 
the case of the provincial Governments, so in the case of 
these ProAancial Committees there are many instances of 
personal re.servations and the expression of a minprit}^ view. 
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Recommendations of the Indian Central Committee. 

42. The various recoinuicndatioiis of tlic Indian Centhal 
Committee, of cour.se, also call for close scrutiu}'. Heie again 
ive merely summarise. The Committee, in its main Report (iiji. 
G-72), advocates a Ministry (without officials) appointed by the 
Oovernor in accordance with the advice of a Chief Islinistcr and 
jointly- responsible to the legislature for the admini.stration of 
all subjects (the only exception being that, in JBengal, Law and 
Order should be in charge of a Member not directly responsible 
to the legislature). A vote of no confidence in the Ministry 
would require a two-thirds majority. The Governor would be 
outside the cabinet, but would have power to overrule it in 
matter.s affecting the peace and order of the province. 

Two members of the Committee dissent from the recom- 
mendation regarding resei’vation of Law and Order in Bengal ; 
another would reserve Law and Order temporarily onl}^ when 
it was clear that the province desired this course, and a founh 
advocates that in all provinces, except in ^Madras, the portfolio 
of Law and Order should be entrusted to an official or non- 
official, not necessarily an elected member of the legislature, 
specially apiiointed by the Governor, but jointly responsible 
•with the rest of the Cabinet. Two other members of the Com- 
mittee would insist on the inclusion of a Mnhai'nmadan in the 
Ministry’. 

43. In addition to the above, Ave have liad before us a great 
variety of suggestions from non-official quarters, both Indian 
and Euroiiean, some of them advanced with the support of 
representative bodies with branches all over India, and others 
caiT'^ung the authority of experienced individual opinion. We 
will not attempt to recount this advice here. We have studied it 
with attention and some of the more imiiortant unofficial 
memoranda will be made available in supplementary volumes. 

The Principle of Flexibility. 

44. Our own views, in the presence of this multitude of 
counsel and as the result of our own obsei-vation and reflection, 
are as follows. 

The worlciug of the existing system in the different provinces 
has not led everj^where to the same results, and a diversity of 
advice naturally proceeds from tliose who arc considering the 
question primarily in respect of their own province. But it 
i.s extremely nndesii’able that the new Statute should make 
different provisions for different jiroviuces, not only because 
this will lead to jealousj'^ and heart burning, but becau.-e such 
a. mode of treatment makes inevitable a rej)etition of inquiries 
ai close intervals in order to see -ivlietber llic situation lias 
again changed and what further modifications ni-e called for. 
Moreover, it would be a vei-y bold assnmjffion to imagine that 
anyone, of any race, could settle now in every detail the way 
in which provincial government .'should worlc out in the future. 
The right method, we are convinced, is to construct a con.^^ti- 
tntional framework into which all (he province.^ can (K . but 
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whicli will leave enough latitude for adjustment to the needs 
of the individual case, and which will enable the constitutional 
progress of provincial government to be secured bj’’ the healthy 
method.of growth rather than by artificial statutory jumps. 
There must be sufficient precision in the statutory outline for 
the essential constitutional structure to be clearly defined ; but 
this is perfectlj^ possible without finding in the Statute itself 
a code of rigid regulations covering every detail in which one 
province may need slightly dilferent arrangements from another, 
or in which the same province may need adjustments in detail 
from time to time. Nothing is more striking, when one com- 
pares the statutory provisions for the provinces of "India with, 
d:oT example, the statutoiy provisions for the provinces 'of Can- 
ada, than the extent to which in the former case the Act of 
Parliament and the rules made under it elaborate" a detailed 
scheme, precise in almost every particular, while the British 
North America Act of 1867 left so much to be implied and to 
grow. Analogies are particularly dangerous in the case of 
India, where so 'tnanj'^ of the governing considerations ar^ 
unique. We are far from suggesting that the conditions are 
pai'allel ; but the contrast brings out the point we wish to 
make. 

Difficulties of Dyarchy. 

45. The explanation of this rigidity is, in. part, the traditional 
nature of Indian government. Buies and regulations meet the 
administrator at everj^ turn. But it is emphasised by the fixed 
distribution of prowncial subjects between Ministers and Mem- 
bers of the Governor’s Executive Council, w'hich is the essence 
of dyai’chy. Certain portfolios must be in the hands of Coun- 
cillors ; certain other portfolios must be in the hands of Min- 
isters, at any rate so long as Ministei's can be found to 
hold them. It was thus hoped to give Ministers experience of 
departmental administration, and to develop, both in them and 
in the legislatures to which they are responsible as far as these 
transferred subjects are concerned, experience of constitutional 
responsibility. There has been much useful work done under 
this system, and the criticisms we have felt bound to make where 
it has failed to produce good results are not at all intended to 
deny the degree of success which it has sometimes attained. 
Dyarch}’- as a training ground has this to its credit that it has 
brought home to some who had no previous experience of the 
task of govei-nment the difficulties of administration and -the 
meaning of responsibility. But it seems to us clear that a sys- 
tem ^yhich was designed to develop a sehse of responsibility has 
sometimes tended to encourage a wholly , different attitude. As 
long as" dyarchy continues, it is inevitable that the elected 
members of the legislature 'should tend to show an exaggerated 
hostility to the work of the -reserved half of the Government, 
which they maj^ criticise but cannot control. If money is 
wanted for “ nation-building ” services, the temptation 
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to blame reserved departments for spending too mucli is 
far more atti'aotive than the alternative course of imposing new 
taxes. And if new taxes were imposed, where is the guarantee 
that the proceeds would be devoted to the purpose intended? 
A legislature with Ministers responsible to it for certain depart- 
ments of government naturally looks across the boundary to the 
forbidden territory reserved for a different system of administra- 
tion, and loses much of the value of its control over ministerial 
policy by indulging in bouts of criticism of departments which 
are not in the hands of Ministers. These reserved departments 
are exceedingly important, including in their scope police, the 
magistracy, jails, irrigation and land revenue. But it seems to 
us that the consequences and tendencies which we have been 
describing’ proceed not so much from the fact that in a given 
case this or^that departn^ent is administered by an official, as 
from the fact that a hard-and-fast line is drawn between topics 
whi^ ipay be, and topics which cannot be, entrusted to Min- 
isters. There is, in fact, a real appreciation on the part both of 
Ministers and of the legi.slatnres of the help which experienced 
officials bring to the work of government, though the debt is 
not always openly avowed by the legislatures. Relations 
between Executive Councillors and Ministers are, we believe, 
intimate and friendly. But rigid dyarch.y is a standing challenge 
which either ranges Ministers against the reserved half of Gov- 
ernment or exposes them to the charge of being the subsei'vient 
tools of the bureaucracy. And all the time the growth of real 
responsibility (which was the object of the adoption of the 
system) is being hindered. 

Unitary Governments to be Established. 

46. We propose, therefore, that the rigid division into reserved 
and transferred subjects should disappear. All alike will be 
in the common category of provincial subjects. The sura total 
of them will constitute the range of provincial administration. 
The provincial Cabinet should be unitary, i.e., every member of 
it .should be required and -prepared to take responsibility for the 
whole policy of provincial government. We do not say that in 
every province all portfolios should be held by Ministers who are 
elected members of the provincial legislature. But there should 
be no statutory classification of subjects such as would make it 
legally imxrossible for a Minister chosen from the elected members 
to he in charge of any of them. ^Wlethe^ the Governor, when 
he forms Iris Cabinet after a general election, will include in it 
one or more non-elected persons (wlio would thereupon become 
ex-officio members of the legislative council and ought to be 
known as Ministers, like their colleagues) is a matter which he 
will decide, acting under the superintendence and control of the 
Govertoor-CJeneral. We conceive that there is likclj' to be some 
variation in this respect between one province and another, but 
such variation will not bo duo to statutory discrimination but to 
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tlie working out of the general enacted scheme, under the in- 
fluences we have described, according to the varying needs 
and circumstances of the case and the time. But we hold, 
that, whatever be the composition of the body, joint responsibility 
for all the acts and policies of the Cabinet must be accepted by 
every member of it, as long as he remains a member. Divided 
responsibility means blurred responsibility, and if self-govern- 
ment in the provinces is to become a reality, Ministers must take 
responsibility for unpleasant tasks as well as for popular pro- 
posals. In order to assist them in maintaining their position 
and in preserving a united front, we think that two changes 
might be made. First, it should be provided in the constitution 
that ministerial salaries are not liable to be reduced or denied by 
a vote in supplj’^ ; the existing scale of salaries should be alter- 
able onlj' by a provincial Statute regularl3r passed through all its 
stages. Secondly, it should be constitutionally established that 
the onl^' vote of censure which could be proposed would be one 
against the Ministry as a whole canled after due notice; the 
practice that has grown up in some provinces of claiming to 
censure one Minister without thei'eby involving his colleagues 
is destructive of the principle of joint responsibility. These two 
changes are proposed in order to assist in the realisation of a 
desire expressed in the Montagu-Chelmsford Report,'^ that a 
Minister, selected by the Governor for appointment after a 
general election, should enjoy a less precarious tenure, unless, 
of course, he resigns or unless the Governor calls for bis resigna- 
tion. The persistent opposition of the legislatm*e to a policy 
for which a Minister has made himself primarily responsible, or 
the continued refusal of supply, may of course bring about a 
situation in which it is felt that a change in the composition of 
the Cabinet is required ; but we think that under the conditions 
which have developed in the Indian provinces, Ministers are too 
much at the merc^'^ of hostile combinations against them for good 
work to be done. Ministers need to feel that they are assured 
of a reasonable period within which their policy may mature 
aud its results may be judged ; at present some of them are so 
much occupied in maintaining their position by securing the 
temporal^'’ support of this or that group of critics or malcontents 
that it must be very difficult to carry on the main work of 
ministerial government at all. 

There is a third point of a somewhat different order. 
Ministerial posts in an Indian province arc positions of great 
authority and considerable emoluments, but they are very few 
in number, and as y^et every holder of a ministerial post is with- 
in the inner circle of administration. In Rngland the list of 
Ministers is considerably larger than that of members of the 
Cabinet, and the distinction between a Cabinet Minister and a 
Minister who is not in the Cabinet is also found in the Dominion 
of Canada and elsew'here in the Empire. It seems to us that 
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it may be worth considering whether, without undul 3 ' increasing 
the sum total of ministerial salax'ies, the appointment of certain 
minor Ministers, or Under-Secretaries in the British sense, will 
not be desirable. There may indeed be cases w'hcro such an 
arrangement xvould contribute to an easing of communal strain, 
for an Under-Secretary and his Cabinet chief would not 
necessarily be drawn from the same community. Such a plan 
might contribute, in spite of the existence of shifting groups, to 
the stability of an Administration. 

Legislatures’ Control over the Whole Field. 

47. While ever 3 'thing possible should bo done to prevent 
factious undermining of the stability of the Government, we 
cannot state too clearly that, with the disappearance of the dis- 
tinction between reserved and transferred subject,s and with the 
unification of the Ministry, its responsibility to the legislature 
wdll exist over the w'hole provincial field, and not as at pre.sent 
over part only. It will be a real and undisguised responsibility. 
There must be important limitations on tlie power of the legis- 
lature to have the last word in all circumstances, and to that 
point we shall return immediately ; but there should, in our view’, 
be no provincial subject on which the provincial Government, 
as now, can but saj^ to the legislature “ you may discuss this, .you 
may vote (or refuse to vote) necessary supply, and w’e will pay 
the greatest attention to what you say, but you have no re- 
sponsibility whatever.” 

Composition of the Ministry. 

48. We have indicated that a Governor may well find it 
desirable to include in his Ministry one or more jxersons w'ho 
are not elected members of the legislature. Ordinarity such 
persons would, we conceive, be experienced officials, but on 
occasions it might well be found useful to include a non-official 
whether Indian or British not belonging to the legislature. 

The Governor and the Ministry will, we feel sure, often find 
such colleagues invaluable. It is important, however, to 
I'emember that sucli Minister will not — any more than anv 
other Minister — ^liave anj’ overriding authority in matters within 
the scope of his portfolio, but that, in anj’ matter of gravitv 
sufficient to .come before the w’hole Cabinet, the decision will be 
a joint decision of the Cabinet. 

Overriding Powers of Governor. ' 

49. At this point W’e are inevitabty faced with the vital ques- 
tion W’hcther the Governor is to be in tlie position of a strictl}’ 
” constitutional ” Governor, bound to accept in all circum- 
stances the joint advice of his Ministiy, or, on the other hand, 
whether he should have in reserve the theoretically unrestricted 
pow’ers of overruling them, which he now possesses vis-a-vis his 
Ministers (or the nearly equally unrestricted i>owers which he 
possesses of overruling his IDxecutive Council). 
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We consider it of gi-eat importance that the answer to this 
question should not be left in doubt. Constitutionally spealdng, 
a middle course must be steered. No provincial Government 
and no Provincial Committee has proposed that the Governor 
should invariably be bound in reference to all subjects by the 
advice of his Ministry (nor does the Central Committee take that 
view), and we regard it as beyond question that to attempt to 
introduce such a practice in present circumstances would be 
disastrous. The intensity of communal divisions, the general 
absence of stable parties wdth assured majorities in the legisla- 
ture and the lack of experience of the working of a fully respon- 
sible system of Government, all present insuperable obstacles. On 
the other hand, the constitutional development at which we are 
aiming, and the growth of a sense of responsibility, would be 
unnecessarily hampered if the Governor had absolutely unlimited 
powders of overriding his Ministry. 

60. We think the Governor should, on the administrative side, 
be given statutory power to direct that action should be taken 
otherwise than in accordance with the advice of his • Ministry 
(though subject always to the superintendence, direction and 
control of the Governor-General) only for certain purposes. 
Two of these are fundamental to the preservation of the peace 
and good government of the province. We are not attempting 
to settle the draft clause, but we should be disposed to describe 
these two as matters in which, in the Governor’s opinion, he 
must give such directions : — 

(1) In order to preserve the safety and tranquillity of 
the province ; or 

(2) In order to prevent serious prejudice to one or more 
sections of the community as compared with other 
sections. 

We are not at present referring to financial safeguards, which 
we shall deal with separately, nor to the powers which the 
Governor must have in reserve in respect of certain classes of 
legislation. 

There are three other purposes for which we think the Governor 
should possess overriding jxiwers, and it is convenient to men- 
tion them at once, though their importance is mainly technical 
and connected with other aspects of the constitution : — 

(3) To secure the due fulfilment of any liability of Govern- 
ment in respect of items of expenditure not subject to the 
vote of the legislature. 

(4) To secure the carrying out of any order received by 
the provincial Government from the Government of India 
or the Secretary of State. (The degree of control of these 
authorities is discussed hereafter.) 

(5) - To carry out any duties which may be statutorily im- 
j^sed on the Governor personally, such as duties in connec- 
tion with some service questions and responsibility for back- 
ward tracts. 
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Procedure at Meetings of the Ministry. 

51. As we have mentioned, widely divergent views have been 
advanced on the subject of the part which the Governor should 
normally play in the day to day work of the Ministry'. We think 
that there should be no rigid statutory rule on this point. Cir- 
cumstances will differ from one province to another and from 
time to time in the same province. It may conceivabh’’ .some- 
times be wise for the Governor to preside at every meeting of 
the Ministry, but ordinarily we should expect that much work 
could be disposed of without his being present. The matter 
should be left to the discretion of the Governor. We think, how- 
ever, that it would be desii-able if the rules of business (which 
should be made by the Governor, as they are at present) 
provided that the minutes of any meeting of the Ministry from 
which the Governor is absent should be sent to him, and it 
should be open to him to suspend any decision until the question 
has been further discussed at a meeting at which he is present. 

Here we would make a suggestion which ought not, we think, 
if it is adopted, to be expressed in any mandatory or statutory 
form, but which we believe would be found to lead to a useful 
arrangement of Cabinet machinery. It follows the line of 
development which was first adopted in England about the lime 
of the Montagu-Ohelmsford Reforms and which has now become, 
by the practice of successive Governments, a normal usage. In 
old days, British Cabinets kept no formal account of their pro- 
ceedings and decisions, though these were, of course, translated 
into action and recorded where necessary in the minutes of the 
departments specially concerned, and often became the subject 
of official announcement. But during the War, the pressure of 
important business and the necessity for rapid and accurate 
transci’iption of Cabinet decisions led to the establishment of 
the post of Secretary to the Cabinet. Since that dale, as wo 
undei’stand, the px'actice has continued, and we think it pro- 
vides a model which in the new circumstances of provincial 
government in India might well be followed. The post would 
be held by a civil servant who would not only be responsible 
for keeping the record, but would have direct access to the 
Governor, so that, whether His Excellencj*^ was present at a 
given meeting or not, he would be kept impartially and fully 
informed of the coiu-se of business. A very similar function is, 
we believe, already discharged by various Secretaries to Govern- 
ment when the affairs of their respective departments are under 
discussion, so our proposal is on lines which are not unfamiliar. 

52. It would be convenient, and we hope it may be useful, if 
at this point we add a more general observation on the subject 
of Cabinet procedure. We have been gi'oatly struck,* in the 
course of our enquiries in India, and in listening to the .tccount.s 
given to us by Indian Ministers and others, with the tendency 
to treat decisions of high policy, in confidential discussion among 
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tliose responsible for deciding tbeni, as matters wbicb. in tbe end 
come down to a counting of votes on one side or tbe other. 
To some extent, no doubt, this is due to the special difficulties 
which arise so frequently out of questions involving communal 
or racial feeling. But the tendency to carry opposition of view 
to the point of formal difference, and to reach a decision by the 
counting of votes, is directly encouraged bj-- statutory provi- 
sions prescribing what is to be done in cases of difference of 
opinion in the Governor’s Executive Council. It may be that 
dyarchy itself sometimes contributes to a similar attitude. At 
any rate, what we obseiwe is more than an incident of Indian 
administration ; it almost amounts to a theory of Indian govern- 
ment. Now. those who understand the working of the cabinet 
system in England, or have any experience of it from the inside, 
know that though differences of opinion inevitably arise from 
time to time in all councils of Ministers, and though these 
differences may in the course of discussion he sharply defined, the 
ultimate conclusion is not only regarded in theory as a decision 
of the whole Cabinet, but is reached, under the .influence of the 
presiding Minister, by a process of conciliation or of yielding 
to the prevailing view. In the result, not only is the theory of 
joint responsibihty maintained, but the solidarity of the Cabinet 
is in practice preserved. The occasions on wliich an actual vote 
is taken are, we believe, very infrequent and usually on quite 
minor points. Hitherto a rather different conception of the work 
of a Governor’s advisers when confidentially consulting together 
seems to have prevailed in India. The change cannot be com- 
manded or prescribed by statute ; it is a change in the spirit in 
which government responsibility is undertaken. For the develop- 
ment of responsible self-government in the provinces and the 
establishment of a healthy relation between the Cabinet and 
the legislature, such a change of spirit is exceedingly important. 
There ought not to be in the new Statute any counterpart to 
sub-section 1 of section 50 of the Government of India Act, 
not because, if differences of opinion arise, the majority must not 
prevail , but because it ought to prevail by reason of the minority 
accepting and talcing responsibility for the policy adopted. 

The Reality of Ministerial Responsibility. 

63. AV^e shall deal, later on, more fully with questions of legis- 
lation and finance, but we may mention at once that we consider 
that for the purjposes for which the Governor has statutory power 
to overrule his Ministry, and for those purposes only, he should 
have the power of restoring rejected demands for votable grants, 
and of securing the passage of legislation by certification. In 
those special fields he must have complete powers in reserve. 

But apart from these specific cases, it will be for .the Minis- 
try to secure at the hands of the legislature the adoption of 
grants proposed by the Government for such purposes. It would 
be tempting to confer on the G-ovemor wider powers than these. 



THE PKOVIKCrAL KXECE'm'B. 


39 


to get his advisers out of the difficulty which may arise if the 
legislature refuses the supply that is needed. But, however 
tempting such an extension of the Governor’s reserve powers 
might be, it would in effect be relieving his Ministers of a 
portion of the responsibility which they ought to bear. It is 
this w'hich we have more than once referred to as the “ blur- 
ring ” of responsibility. Self-government in the provinces can 
only become a reality when the Governor does not come in 
like a det/s ex macliina to make the wheels go round. The 
principle which we think ought to be insisted upon is that as 
long as the normal processes of responsible government are 
being pursued, the responsibility which properlj”^ attaclies to 
government should be jointlj’^ borne by those who have the 
honour and the care of office. We are bound to make the 
provisions in para. 50 for the critical cases which maj’- arise w’hen 
the rights of minorities are put in jeopardy, or the peace and 
security of the province are put in serious peril, as well as for 
cases where vital interests not limited to the pi-ovince are 
involved. But subject to this, responsibility in the face of the 
provincial legislature should rest where it constitutionally lies, 
as long as normal constitutional government is being carried on. 

The Governor’s Role under the New System. 

54. Such a view by no means involves the consequence that 
in the future the burden resting on the shoulders of a Governor 
will be lightened. On the contrary, the chief anxiety which 
we feel about the scheme we have expounded as a whole is that 
for its proper working, for a long time to come, it will be 
necessary to secure for the post of Governor a succession of 
men endowed with all the qualities of tact, judgment, sympathy, 
and courage which have so often distinguished holders of this 
high office. Upon them, more than upon anyone else, will 
fall the duty of counsel and guidance which may bring the 
advance towards provincial self-government to a happy issue. 
X/et us briefly sketch the part which such a Governor may have 
to play. After a general election in the province the Governor 
will consider its results, and take due note of the evidence it 
affords of the state of feeling prevailing in the electorate. His 
immediate concern is to decide from what sources and by wliat 
individual selection he will compose his Cabinet. Can his 
Ministry he built up entirely out of the list of newly elected 
members, or should he in distributing portfolios seek to include 
others? He may have to consider whether he can draw his 
advisers solely from one party, or whether it may be necessary 
to take a wider range. He will be acting, so far as necessary, 
in consultation with the Governor-General, and we conceive that 
the inclusion or exclusion of ono or more officials in his Cairinct 
will to some extent be determined by the special needs of his 
province and by experience. If the plan is adopted of select- 
ing in the first instance a Gbief Minister, this Chief Minister 
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win, of course, .be in the special confidence of the Governor and 
will be able to assist him with advice in selecting other Minis- 
ters, though the Governor would remain responsible for the actual 
choice. ’SAOien the Government is fully constituted it will be for 
the Ministers, acting on the principle of joint responsibility, to 
promote and advance the policies and proposals which the 
Government resolves to adopt. If the provincial legislature re- 
jects a Bill or a grant, the action which, follows will depend on 
the circumstances. If the rejected proposal falls within the 
limited class above indicated, it would be in the power of the 
Governor to intervene by certification or by replacing the grant. 
Whether he did so or not would depend, subject to any direc- 
tions he may receive by or through the Governor-General, upon 
his discretion. But if the rejected proposal falls outside this 
special class, there would be a choice of courses amongst which 
to select. There would be cases, as there are from time to time 
under the British parliamentary system, in which the Govern- 
ment accepts the decision and acts in accordance with it. There 
would be other cases where the Government adopts some method 
which will give the legislature an opportunity of reconsidering 
its decision, or at least of modifying its previous view. The 
Governor may think well to -exercise the power which resides 
in him of addressing the legislature, either in person or by 
message. If the matter is one not capable of such treatment, 
the question would arise whether the Government as then con- 
stituted could go on. The Governor will have to consider the 
situation closely and anxiously. Sometimes the difldculty may 
be got over by some partial reconstruction of the Government. 
Such a solution is no breach of the doctrine of joint responsi- 
bilit3^ ; it means that, in order to sm'mount a difldculty, or re- 
inforce an Administration, some change in personnel is required. 
There still remains the more extreme conrse of forming a new 
Government, either because the Chief Minister and his col- 
leagues resign, or because the Governor, having regard to the 
political situation, thinks that the existing Administration must 
be dismissed. And lastly there is the instrument of dissolution. 
Similar considerations apply for the most part if the legislature 
carries a vote of “no confidence ” against the Ministry. We 
have already said that it ought to be constitutionally established, 
probably by statutory rule, that such a motion must be against 
the Ministry as a whole. 

All that we have been describing is, we think, involved in 
the application to Indian conditions of a system of provincial 
responsible self-government, and falls within the normal work- 
ing of that sj’^stem. We shall, in a later paragraph, sketch an 
alternative system, by no means to be confounded with the 
above, which we think must, in the last resort, remain available 
if, and only if, it became impossible for Government under the 
normal system to be carried on. 
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Possible Grounds for Criticism. 

65. Our recommendations regarding- the provincial Executive 
will not be complete without some reference to the measures 
to be taken in the event of a possible breakdown of the 
normal constitution ; but before approaching that subject, 
we propose to consider some of the criticisms of our i)ro- 
posals that are likely to he advanced. No scheme that can be 
devised will escape criticism and our plan is doubtless open to 
some of the comments suggested in the course of the evidence 
and memoranda before us. One point on which attention is 
lilcely to be focussed is that the constitution sketched would he 
silent, so far as the Statute is concerned, as to inclusion of mem- 
bers of minority communities in the iMinistr^'. We have seen no 
practical proposal by which their inclusion could be statutorily 
guaranteed, unless a suggestion of some membei's of the Madras 
Government that the Ministers should be elected by the legis- 
lature by projKjrtional representation could be so described. 
This, however, is a proposal which we are unable to accept. We 
think it imx>ossible to have any rigid and formal provision govern- 
ing this matter, and security for minorities must be furnished 
by other means. 

In some provinces wo conceive that a reasonably stable 
Ministry is hardly possible without the inclusion of Ministers from 
the main minority groups. In others prudence would dictate 
the adoption of a similar com'se, even when it is not inevitable. 
It is beyond question that the task of the Governor in attempting 
to form a Ministry which is prepared to accept joint responsiljility 
and is likely to command for some time the support of a majority 
of the legislature will often be one of great delicacy and dilSculty. 
But wo can see no future for responsible government in India 
if these diflSculties are not directly faced and in the end sur- 
mounted. We have indicated that we think there should ordi- 
naril3’^ be a Chief IMinister, whom the Goveinor would consult 
before appointing other Ministers. But there should be no re- 
quirement in the constitution to make such an appointment, as 
it is possible that in some circumstances the formation of a 
Ministry from different communities might present less difficulty 
if there was no Chief Minister and no recognised leadership of 
the Ministry, apart, of course, from the Governor’s special 
position. 

Exercise of the Governor’s Powers. 

5(3. Another objection that may be raised is that the special 
powers to be resei-ved for the Governor will be greater than those 
now exercised by him in practice (though not in constitutional . 
theoiy) in the transferred sphere. This we conceive to be a mis- 
apprehension. The vital objects for which alone these powers are 
to be used are such that, if they now arose in relation to a trans- 
ferred subject, there could be no question but that a Governor 
would proi>erly invoke his present jK)wers of dissenting from his 
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Ministers. The really significant feature of our plan is that the 
Governor’s powers (apart from emergencies) will in future be 
exercised only for specified and limited purposes. Suspicion 
is also hkely to be aroused in some quarters by the proposed 
discretion in the Governor to appoint official Ministers. This, 
we think, should be largely allayed by a realisation that such a 
Minister will have no special powers of imposing his view on the 
Ministry as a whole, and will in no way resemble, in constitu- 
tional position, an Executive Councillor. All Ministers will be 
colleagues with joint responsibility and equal status amongst 
themselves. It is imdoubtedly true that difficulties maj’^ arise 
over the position of an official Minister in the event of a change 
of Ministry. Generally speaking, there will be no objection to his 
continuing as a member of a new or reconstituted Ministry, but 
circumstances may arise rendering this undesirable. We fully 
appreciate that his own position will not always be easy, for, as 
we have said, he will have no separate or overriding authority, 
and will serve within the Ministry in support of its general policy, 
while taking special charge of his own portfoho. Such a position 
may appear anomalous to the constitutional purist, but we are 
more concerned to see such provision made as may be practically 
required to meet the very special difficulties which provincial 
Governments in the time now approaching will have to surmount. 
Indian Ministers have good reason to know how faithfully and 
disinterestedly distinguished and experienced officials have served 
in the provinces, and we do not believe that difficulties of theory 
will prevent hearty co-operation for the purpose of expanding the 
range of provincial self-government. 

We fully appreciate that the Governor’s position will become 
embarrassing if, in the exercise of his special powers, he is 
opposed by a united Ministry supported by a substantial majority 
of the legislature. But it is exceedingly unhkely that measures 
taken by the Governor for the preservation of peace or the 
protection of minorities will be such as not to receive the tacit, 
if not always openly expressed, approval of a substantial 
section of the public, and we should hope that opinion will, in the 
end, generally rally to his support. Whatever the criticism, it 
surely cannot be disputed that the special reasons for which he 
may have to intervene are paramount. 

Treatment of Law and Order. 

57. There is a third point arising out of the scheme we have 
described, which is likely to provoke, as indeed it ought to 
receive, a good deal of serious discussion. We refer to the 
situation which would result in respect of the all-important 
subject of Law and Order. Law and Order, as we have pointed 
out elsewhere, is a popular expression the use of which some- 
times conceals the fact that more than one subject of provincial 
administration is involved. The phrase “ Law and Order ” does 
not occur in the (^vernment of India Act, nor in the Devolution 
-Buies. The topics which are usually intended to be referred 
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to by the use of this phrase have to be collected from several para- 
gi’aphs in the list of provincial subjects. No. 32 is “ Police ” 
(though this must be read subject to paragrai>h 31 in the List of 
Central Subjects, “ Central Police Organisation ”)• No. 3 7 of 
the provincial subjects begins with “ Administration of Justice.” 
The appointment and work of the subordinate magistrac}' are, 
of course, important in connection with the administration of 
Law and Order. Criminal law, including criminal procedure, 
is a central subject, but para. 39 of the prowncial list throws 
the administration of prisons and refoianatories into the pro- 
vincial sphere. We have, in the course of the first volume of 
our Eeport, described the existing organisation of the police. 
While the officers of the Indian Police Service are recruited b\' 
the Secretary of State on an All-India basis (and we intend that 
this shall continue), they are allotted to the province in which 
they serve, and their salaries fall on provincial revenues. The 
rest of the pez'sonnel, including all the rank and file of the 
police force, is recruited as well as paid by the provincial 
Government. So long as Police is a reserved subject there 
remains in the Central (Government the power of superintendence 
and control, in the exercise of which the Home Department of 
the Government of India may communicate with the provincial 
Government by way of enquiry, suggestion, recommendation, 
and even direction. We have already stated in paragraph 50 
of this chapter the powers which would rest in the hands of 
the Governor under the new arrangement which we propose ; 
and we shall in a later paragraph describe the more drastic power 
which must be reserved against actual breakdown. But the 
whole subject of Law and Order in India is of such over- 
whelming imjiortance that we must now set out the main con- 
siderations on both sides of the argument, and explain whj', in 
spite of the strength of the arguments on one side, we believe 
the path of true statesmanship lies on the other. 

The Case Por and Against Change. 

o8. The proposal that Police should cease to be a I'eserved sub- 
ject is a focus of controversy. There is a strong inclination in 
many quarters to deal with the question on abstract and a priori 
lines. If Education and Local Self-Go%'ernment are transferred 
subjects, say man 3 ' Indian 2 >ohticians, whj' should Police not be 
fransferred .also? If the question so put were treated as dis- 
posing of all further analj^sis, it would ignore the special difii- 
eulties arising from the nature of the subject matter. In the 
same waj', there are British politicians, sincereh' de.'^irous of 
heliiing India along the road indicated by the declaration of 
August 20ih, 1917, and by the Preamble to the Government of 
India Act, %vho may find great difficult 3 ', whether from vrant of 
appreciation of Indian conditions, or from an innate conviction 
of the curative effects of self-government, in reali.^ing wh 3 - it 
is that man 3 - experienced and disinterested administrators who 
are familiar with the actual situation, as well as important bodies 
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of non-official opinion, hesitate to give their support at the 
present time to the ijroposal. It would do a great injustice to 
these men to dismiss their view as mere bureaucratic prejudice, 
and it would be a grave failixre in the discharge of the Commis- 
sion’s duty to the British Parliament if we did not state with 
fullness and candour the reasons wliich, in the minds of so many 
men with actual expeidence of India, have led them to advise 
against the step. 

59. We propose, therefore, to state, as clearly and as imparti- 
ally as we can, what are the grounds for this view. And we aie 
bound to point out that it is a wew by no means confined to 
the majoritj'' of British ofiicers who are Inspectors General of 
Police in the various Provinces, or to others whether British 
or Indian in important official positions, but it has been ex- 
pressed, or imphedly supported, by large bodies of non-official 
Indian opinion. 

60. A police service exists for the purpose of promoting 
justice and of jireserving order. The first essential of justice 
is that its agents should act impartially. The primary test 
of anj^ organisation for preseiwing order is that it should be able 
to stand the strain of a crisis. The anxieties of those who, 
however friendly to Indian aspirations, oppose the transfer of 
Police to an Indian Minister arise on both these heads. As 
regards impartiality, no reflection is necessarily involved on the 
character of any individual, but the difficulty is that an Indian 
Minister of Police is almost of necessity a member of one or 
other of the great religious communities whose mutual reactions 
lie at the root of the Indian problem. Up to the present, the 
influence of communal feeling inside the rank and file of the 
Police Porce is strikingly absent. We have had testimony from 
the administrative heads of the Indian Police in all parts of 
India that the men under tEeir command are sufficiently 
well disciplined and sufficiently loyal to duty to obey orders and 
act impartially, even in a situation where their religious feel- 
ings may be deeply stirred. There is indeed, by almost universal 
admission, a great deal of corruption in the lower ranks, as there 
is in similar grades of other bi'anches of Indian administration, 
but there is good reason to believe that the action of the ordinary 
policeman is not at present influenced hy his own communal 
feeling. When one considers the vast areas to be administered, 
the ignoi-ance and helplessness of the ordinary citizen, and the 
impossibilit 5 ’^ of checking from headquarters the injustice which 
communal bias inside the Pohce Porce would inflict on the 
couiitryside, it is impossible to minimise the importance of pre- 
seiwing this satisfactoi* 3 ' feature. ISlow there is an almost 
universal consensus of opinion among the police chiefs in India 
that this impartiality of action is due, not only to the training 
and discipline of the Porce, but to the ordinary policeman’s 
knowledge that he will be supported in the due discharge of his 
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duty and will not be sacrificed to clamour or intrigue. Their fear, 
therefore, is that an Indian Minister, highlj’ susceptible as he 
is bound to be to criticism and exposed to political pressure, 
especial]}' from his own communit}' and his own friends, may not 
be able to supply tbe condition upon which impartial police 
. action depends. And those who take this view v'ould add that 
tbe real point is not what others think, but what the rank' and 
file 'of the Police Force fear. If, for example, a policeman 
believes that his action in suppressing a riot would be differently 
judged according to the community to which the hlinister 
belongs, impartiality in police action is destroyed. 

Effect on Public Confidence and Security. 

61, So much for the police constable’s own belief in the im- 
partiality of Eis superiors. But the effect of transfer upon police 
administration must also be considered from the point of view 
of the ordinary citizen. We have had abundant evidence to 
show that in times of communal excitement one or other of the 
communities at variance, and sometimes both sides, express a 
v/ish that local police administration should be in the hands 
neither of a Hindu nor of a Muhammadan. If a European 
oiBcer cannot be spared, an Indian Christian may be sent, and 
sometimes an effort is made to create a balance by sending 
representatives of both the communities which ai'e at variance. 
The advantage which the European has in this connection arises 
largely from the fact that he is a neutral and is therefore not sus- 
pected by the public of any wish to prefer one side. The ques- 
tion, therefore, arises whether the confidence of the ordinary 
public in India in the irapartialit}' of police administration may 
not be seriously affected by placing its control in the hands of 
an Indian Minister. 

G2. But the anxieties of those who advise against the Irnn.sfer 
of the subject of Police are by no means limited to the fear that 
the confidence of the rank and file in just treatment by their 
superiors may be affected or that the belief of the public in the 
impartiality of the administration may suffer. What about the 
preservation of order? It often calls for prompt decision in 
embarrassing circumstances. At present it is tbe prestige of 
the security services which is a chief element in preserving 
order. The opponents of transfer would argue that the force 
emploj’ed would be much too small to hold down a countryside, 
and the danger w'bich has to be guarded against is lest a break- 
down of police administration in one corner should spread rapidly 
and with devastating effect over a wide area. Deterioration in 
other services, e.g. , the medical and hospital services, might 
go on steadily and insidiously for a long time without producing 
a. sudden disaster. But deterioration of the Police Force, c4irrjcd 
to a point where the loyaltj' and discipline of even a jxirtion of 
the Force could not be relied upon, might have sudden and wide- 
spread consequences of the gravest land upon the general j>cace. 
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Recommendation in favour of the Change. 

03. Manj' may be tempted to tEink that, if these considerations 
are well-founded, their cumulative effect is so strong that the 
administration of provincial Law and Order must remain in the 
hands of an Executive Ckiuncillor who is not in any way respon- 
sible to the provincial legislature. 13nt just as we have made 
no attempt to minimise the weight of the arguments in favour 
of this course, so we ask for full consideration of what may be 
said for our own proposal. It will be recalled that we are not 
suggesting that a provincial Grovernment must be deprived of 
the strength and experience which official training supphes, and 
we contemplate that, at any rate in some provinces, an adminis- 
trator of this experience would be in chai'ge of the Department 
of Laiv and Order, though the Statute would not enact that this 
must be so. It will, of course, be understood that an official 
member of a provincial Cabinet is not necessarily a man of 
British birth ; in fact, the Department of Police has been admin- 
istered, with acknowledged success, in more than one province 
by an Executive Councillor who was an Indian and, moreover, 
was not a member of the civil service. This being understood, 
we summarise the arguments which we think should prevail. If 
Police continues to be a reserved subject, this necessarily means 
that dyarchy continues. All the criticisms and denunciations 
to wffiich it is exposed, wffiether from British or Indian com- 
mentators, cannot be met effectively unless the step we propose is 
taken, hlany people who have not had the opportunity of 
examining closely the structure of Indian administration both 
in its central and provincial aspects, and the conditions which 
control the shape of that structure, might be tempted to suggest 
that Law and Order should become a central subject, and that 
provincial Governments should cease to have any responsibility 
tor it. Close examination has convinced us that the suggestion is 
impracticable. If the subject of Pohce were centralised, it would 
still be necessary for the Central Government to administer it 
through provincial agents, and the provincial agents would pre- 
sumablj' be the Governors. This would set up a strain between 
the head of the province and the provincial legislature which 
would not conduce to good relations. Another consequence of 
centralisation would be that police finance would become a 
subject for the Central Legislature, and would have to be met 
out of central funds. Moreover, police administration cannot 
be isolated in this way. The subject of Police does not constitute 
a department in the same sense in which the subject matter of an 
education department, or a medical department, or a roads 
department, may be said to be departmental. Every branch 
of provincial Government is involved ; a reasonably efficient 
jplice administration is the condition under which all depart- 
ments ma\' operate ; it is the atmosphere without which the 
departmental activities of the proAunce cannot breathe. We feel 
sure that we shall be confirmed by experienced official opinion 
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when we it down that Law and Order must be a provincial 
subject, whatever be the degree of supervising control which the 
Centre may exercise. 

If this is conceded, the choice is seen to be what we have 
^already indicated, viz., a plan such as we recommend, or the 
’continuance in the provinces of dyarcliy, which was admittedly 
intended to be only a temporary stage, and which, in spite of 
much good work, is open to the objections wc have set out. 
Is dyarchy to continue indefinitely, or is it to be ended in the only 
way in which it can be ended, by making the administration of 
Police a subject for which a unitary provincial Government must 
take responsibility? Many who hesitate to recommend the trans- 
fer of the Police would be quite ready to see the transfer of some 
other subjects at present reserved. If the object were to avoid 
ali risks, there are grave risks w'hich would be run in the 
transfer of Land Kevenue or Irrigation. But the tran.^fcr of 
other subjects without transferring the Police would make matters 
worse. It would concentrate on the administration of Law and 
Order the hostility of all parties in the provincial councils w'ho 
are looking forward to more complete self-government, and who 
find this one matter kept in reserve as a target for iiTesjxmsjble 
criticism. We must face the fact that responsible government in 
the provinces cannot be achieved without this change. An 
Indian Minister appearing before us made the observation that, 
if men in his position were not fit to administer this .subject, they 
were not fit to administer anything; and we are bound to say 
that such an attitude is perfectly natural. At present, the re- 
lations between provincial legislators and Executive Councillors 
are, as a rule, cordial ; but the temptation to use the opjiortunitics 
of question and debate to challenge a police administration for 
which legislators take no responsibility whatever is sometimes 
irresistible. If essential Votes for the Police Force cannot be 
got through, the Governor’s power of restoration has to be em- 
ployed, and all the time the unhealthy atmosphere remains in 
which elected representatives of the province, and even kfinisters 
who are I'csponsible to them, treat police administration and ex- 
penditure as a subject in which it is for others than them.‘^elYOs 
to bear unpopularity. In such a situation, the riglit cour.se 
seems to us to be to try to change the atmosphere by fixing 
responsibility upon the shoulders of the critics, and to malic 
those who claim to speak in the name of the province take the 
part, which properly belongs to them if provincial self-govern- 
ment is ever to become a realit}'. Low and Order is the first 
interest of every Indian citizen, whether in town or country 
The time has come when it ought to be no longer pos^^ilile to 
i-epresent. or to misrepresent, the agents of authority wlio arc .^o 
faithfully supplying this first need of civilised existence as the 
minions’ of an alien bureaucracy- As things are the policeman 
in his red pagri, the village thana, and the whole hioi-archy of 
the Force, tend to be regarded as the embodiment of all that the 
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Indian politician criticises and deelainas against. It is not a 
sufficient answer to say that the declamation is sometimes 
extravagant, and that the criticism is often iiTesponsihle. The 
real question is, What is the future which w© contemplate when 
things have got to this point, if the present arrangements for the 
Police remain unaltered? A continuation of the present situa^ 
tion leads nowliere. It is for these reasons that we have become 
convinced that the bolder course is also the wiser comse, and 
that, while making available the experience and guidance winch 
will be needed, and preserving the safeguards which common 
sense dictates, we should provide *that the department of Law and 
Order is to be no exception to the general rule of . provincial 
responsibility. 

Summary of General Conclusions. 

64. What we have written will, we hope, establish that we 
are fully alive to the gravity of the decision now to be taken. 
And indeed, the question of the future treatment of Law and 
Order in the provinces of British India is a very grave ques- 
tion. We are unanimous in presenting the view that provincial 
dj'ai'chy should now come to an end in the sense that a unitary 
Government should be estabhshed, composed of members 
appointed by the Governor, and that the Statute should be in 
such form as to make it possible for such a Govei'nment to in- 
clude an element drawn from official or other non-elected 
sources. We have considernd whether the Statute should fix 
the number of Ministers of this class, and we think it should 
not, because it is more consistent with the general scheme 
we have in mind to leave a certain flexibility in the arrange- 
ments which the Governor, acting in consultation with the 
Governor-General, will make for his own province when from 
lime to time his Cabinet is appointed. One of our number 
(Lord Burnham) would prefer, however, to see in the Statute 
a provision that in every province one or two places in the 
Cabinet should be reserved for officials, though there would 
be no statutory provision as to the portfolios which these officials 
would hold. 

Special Provisions for a State of Emergency. 

65. So far we have been sketching what we may call the 
normal constitutional system in Governors’ provinces. There 
is, however, an eventuality for which we feel bound to recom- 
mend that express statutory provision should be made. Experi- 
ence in the past has shown that, however carefully a provincial 
constitution may be framed, a breakdown may occur through 
such causes as complete inability to form or maintain in office 
any Ministry enjoj'ing support from the legislature. A situa- 
tion equally grave would arise if there was widespread refusal 
to work the normal constitution of the province, or general 
adoption of a pohcj^ which aimed at bringing government to a 
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standstill. Wc hope that the extended trust now to be placed 
in representative institutions will bring about such a change of 
atmosphere and attitude as wull make such developments un- 
likely. 23ut, if such an emergency were to arise, it is essential that 
the Bang’s Government should none the less be carried on. The 
inseilion into the constitution of pro\isions to secure this is 
no denial of self-government ; it is an ultimate resource if self- 
government is repudiated. We according^ recommend that the 
Govemor (subject, as in other matters, to the superintendence, 
direction, and control of the Governor-General) should be given 
statutory powers to declare that a state of affairs has arisen 
under which the gqvex'nment of thp province cannot be carried 
on in accordance with the provisions of the Statute, and, tbere- 
^upon there should vest in the Governor all the powers normally 
possessed by the Governor and his Cabinet, with the right to 
appoint any persons to assist him and to delegate powers to them, 
and the right to nominate any such persons as members of the 
legislature. The Governor would have further powers to re- 
store rejected demands for grants, and to certif}’^ legislation if 
in his opinion it is essential for any interest in the province — a 
I>ower which it will be observed is wider than his normal powers 
set out in paragraph 50 above. It should be provided that the 
reasons for declaring that such a state of affairs exists should 
be reported at once to Parliament, and that these special powers 
should not remain in operation for more than twelve months 
without the approval of Parliament expressed by resolution of 
both Houses. The language in which we have sketched these 
special powers contemplates that the legislature would remain 
in existence, but provision would also have to be made to ensure 
that any necessary powers equivalent to powers of legislation (in- 
cluding all necessary financial powers) would be exercisable by 
a Governor’s order in the event of the legislature refusing to 
act.* These emergency powers should be provided for in the 
Statute itself. We are not suggesting that the adoption of our 
scheme is likely to create a situation in which resort to these 
emergency powers would arise, but it seems to us that we should 
be failing in our duty if w^e did not indicate the necessity for 
such pr-ovisions as a way of dealing -wdth an ultimate possibility. 


See also para. 99. 
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APPENDIX VI. 

Sotlmabx of Refokt of Orissa SuB-CoMMiTTEE.t 


(Note : — ^The Sub-Committee consisted of Dr. SuhraTvardy, of the Indian 
Central Committee, the Eaja of Kanika and IMr. Laksbmidbar Mahantl of the 
Bihar and Orissa Provincial Committee, with Major Attlee as Chairman. The 
Sub-Committee had the advantage of the assistance of officers who had served 
in the area, and two of its number had represented parts of the Oriya-apeaking 
country on legislative bodies.) 


(1) Distribution of the Oriyas : * 

(a) In Bihar and Orissa Province ... ... ... 4,798,708 

(b) Orissa Eeudatory States ... ... ... ... 2,940,338 

(c) In Madras Presidency ... ... ... ... ... 1,666,966 

(d) In Central Provinces ... ... ... ... ... 190,294 

(e) C.P. Eeudatory States ... ... ... ... 58,678 

(/) In Bengal Presidency ... ... ... ... ... 142,107 


Total ..: 9,697.051 


(2) The case of the Oriya-speaking peoples is based on the fact that, 

although possessed of a common culture and language, they are now 
divided among a number of separate administrative areas in all of which 
they form a small minority. They claim to be a distinct people with a 
history and tradition of their ovm. They claim that all the Oriya tracts 
should be amalgamated, and that this single unit should he either a 
separate administration or incorporated as a whole with another. The 
Sub-Committco considered that the grievance was well founded, the 
demand substantially supported by the people, and the Oriya case 
deserving of sympathy. 

(3) The Sub-Committee considered in detail the areas comprised in the above 

table. It took into consideration not merely linguistic and racial com- 
position but administrative and economic factors, and came to the 
following conclusions. The population of the Orissa Division i3^90 per 
cent. Oriya and forms the natimal nucleus of the race. Angul, though 
containing many aborigines, should be included. The Orissa Eeudatory 
States which are not part of British India should he brought into relation- 
ship with any administration set up for Orissa. Singhbhum contains less 
than 20 per cent, of Oriyas and 75 per cent, of aborigines. The com- 
position of ite population, its geographical position, and its economic 
interests militate against its inclusion in Orissa. The Sub-Committee 
recommends its exclusion. In Bengal there is only the possibility of 
minor adjustments of boundary in the circles of Mohanpm: and Gk)halUpiu: 
in the interests of Orissa. In the Central Provinces with the exception of 
the Kbariar estate the Oriyas are in a min ority ; generally they do not 
exceed 25 per cent. Minor adjustments only are recommended. In 
Madras it is not recommended that any part of the Vizagapatam Agency 
Tract should be transferred as the lines of communication run south east, 
and it is necessary that this backward area should continue to he link ed 
nith the coastal area of which it forms the hinterland. As regards Ganjam, 
while the evidence is contradictory, and linguistic, racial and economic 
considerations conffict, it is recommended that aU parts of the district 
north of a line drawn westward from the coast between Ichapuram and 
Sompeta to the Agency and those parts of the Agency where Khonds 
predominate should go to Orissa. The Suh-Committee came to this 
conclusion in the light of present communications, but railway and road 
development in the north of the Presidency may invalidate the view now 
advanced. 

* See Linguistic Map at the end of this volume. 

t See p. 25 above. 
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{ 4 ) Aiter consideration of the alternatives of transfer of the territory as a 
%vhole to a particular province, and the creation of a pub-province, the 
Sub-Committeo was in favour of the creation of an Orissa province, 
although it recognised tliat tlio decision involved the larger question of 
subdivision of existing provinces. 

(6) Estimates of revenue and expendit-ure were presented vhich were disputed 
and which depended to some extent on unasccrtainablc factors. The Sub- 
Committeo came to the conclusion that rvith strict economy the new 
pro'i’ince could just pay its way, if income nnd expenditure remained as at 
present, but that the normal income could nob provide for a large measure 
of development, for the needs of the bacleward areas or for the periodic 
ravages of flood and famine. The question of the establishment of a 
separate province, therefore, depends on the financial relationship between 
the central nnd provincial Governments in respect of deficit areas. 

(G) The Sub -Committee recommended that special precautions should he taken 
to ensure tlio reliahiUtj’' of returns at the next census. 

{ 7 ) Mr. Lakslimidliar Mahnnti thought that the boundaries of Orissa might bo 
considerably extended, especially by the inclusion of Singhbhum. 
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CHAPTEB 2.— THE PBOYHsTClAL LEGISHATUBE. 

66. It now becomes necessary to re-examine the present 
structure a'nd powers of the legislative councils, and to consider, 
in the light of the experience of their nine years’ working and of 
.the general principles of the proposals laid down in the first part 
of this volume, what should be preserved and where recon- 
struction seems to be required. In our first volume we have 
given an account, as accm-ate as we can make it, of the present 
composition of these bodies ; and have tried to form an estimate 
of the results attained. The degree of success achieved naturally 
varies in different areas, for the conditions under .which the 
different legislative councils have had to work, and the materials 
out of which they are composed, themselves greatly vary in 
different parts of British India. 

As we have said elsewhere, it is only fair to remember, in 
estimating the success of the provincial legislatures, that what 
was being attempted under the Montagu-Chelmsford Peforms 
was a new departure and that this new departure was inaugurated 
less than a decade ago. To some minds, these considerations 
may seem to provide strong reasons against further change at 
the present time; but we hold that, if some reconstruction is 
called for, it is much better to make it without delay, in order 
that these institutions may develop on right lines. When such 
changes as may seem desirable are made, it is of great importance 
that they should be made in such 'a way as will not require 
constant revision hereafter, and, above all, will not necessitate 
the fixing, in advance, of some future date for a further enquiry. 
We dissent altogether from the suggestion, which occurs in more 
than one passage of the Montagu-Chehnsford .Report, that after 
the present Statutorj’^ Commission has finished its work, further 
enquiries into the working of the Indian constitution should be 
fixed to take place at intervals of twelve years. It may turn out 
that at some time in the future further enquiry will be necessary, 
and, if so, it will always be possible to set up such an enquiry, 
^we hope with general assent. But what is now needed is a re- 
unodelling of the provincial constitution on lines which will give 
it a reciSv^nable chance of natural and healthy growth without 
threatening it in advance by a further enquiry. It therefore will 
be a matter of great importance to determine how much of the 
new provincial scheme is inserted, in precise and statutorj^ terms, 
in the sections of an Act of Parliament ; how much of it is more 
appx'opriately embodied in statutory rules which are capable, 
under proper safeguards and limitations, of revision from time to 
time ; and how much of it should be expressed or deduced from 
the Instrument of Instructions to Governors or evolved in the 
course of constitutional working. These matters are, in part, 
technical matters such as are properly determined only when the 
stage is reached of drafting the new Act, and, in part, are matters 
in which the guidance and advice of the Government of India and 
the provincial Governments will be of special assistance. Our 
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main concern is to describe the general Ecberne which we think 
would best carry out the purposes to be served, though we shall 
not fail at certain important points to indicate how far such a 
scheme should be fixed within the unyielding framework of a 
Statute and how far more elastic treatment seems desirable. 

Masimum Life of Provincial Councils. 

67. We will first dispose of a simple, but important, question, 
the answer to which carries with it no grave constitutional con- 
sequence. At present the maximum life of a legislative council 
extends to only three 3 'ears from its first meeting. The Governor 
may dissolve it before its maximum term is up, and in that event 
a general election will take place in the province within a period 
that will enable the new council to meet not more than six 
months (or, with the sanction of the Secretary of State, not 
more than nine months) after the dissolution of the old one. 
There is also a power residing in the Governor to extend the 
three years' maximum, if in special circumstances he so thinks 
fit, by a further period not exceeding twelve months, and this 
power has in fact been used recently so that most of the legis- 
lative councils now in existence in the provinces of India, are 
more than three years old. The Grovernors of Bengal and Assam, 
however, have recently dissolved their councils, and in each of 
these provinces a new council was constituted in 1929. 

In our opinion, it would be better to extend the normal statu- 
torj' life of provincial legislatures to five years. The Governor’s- 
powers to extend the statutmy period would be limited to the 
purpose indicated in Part IV, Chapter 1, paragraph 135 below. 
It may have been thought e.xpedient to begin with iriennial 
elections, for voters w'cre so inexperienced that a (frequent 
opportunity for revising their choice was rea.sonable, and the 
recurrence of polling day has helped to familiai’ise them 
with a process which to man}' of them was entireh' novel. 
Becent as the present- system of government in the 
provinces is, it is now clear that lu'ovincial legislatures con- 
stituted in large part by the methods of direct election 
by constituencies composed of qualified votei*s have come to 
stayi and, if there is to be any reca.sling of these legislative 
bodies, the question whether their maximum life should not be 
extended is ripe for decision. It is significant that, apart from 
the two cases above quoted, there has been, .so far as we know.- 
no instance in which the Governor has exercised his }>ower to 
dissolve — i.e., the existing maximum lias not been found longer 
than practical convenience required. The eight legislatm-es^ 
which came into existence in 1920-1 have kept step, witli prac- 
tically contemporaneous general elections in 1923 and 192G, II 
their* maximum life is extended to five years, it is probable that 
this coincidence will not continue indefinitely. A power of 
premature dissolution in the hands of the Governor is an instru- 
ment which may sometimes assist to get over an awkwanl 
obstacle. Bach of these provinces is a great state with its own. 
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problems and difficulties and the com-se of public events will be 
different in each. We have shown in the previous chapter why 
we hope to see a unitaiy Government evolved in each province, 
pursuing' a policy for which the members of that Government 
take joint responsibility. The results of a general election will 
afford guidance to the Governor in the selections he makes to 
constitute the provincial Cabinet, but when it is constituted it is 
of the first importance that it should have a sense of secmity and 
the prospect of sufficient time not only to frame and carry its 
measm’es, but to allow the effect of them to become known and 
appreciated. If an earlier dissolution becomes necessary or 
desirable, there is always the means of bringing it about. But 
greater latitude is needed and we think the three years of the 
Statute should be extended to five. 

Size of Provincial Councils. 

68. The next question to be considered is the size of the legis- 
lative councils. We have seen several of these bodies in session 
and have been impressed both with the dignity and the business- 
like conduct of their proceedings. It would be exceedingly in- 
convenient for various reasons, including accommodation, if 
their numbers were enlarged to an extravagant extent. But 
we are definitely of opinion that, generally speaking, then* 
present numbers are too small. In another part of this Ee- 
port, we have given some illustrations of the huge areas for 
which a member of a legislative council may be respon- 
sible, f Contact between the member and Ms constituency, in 
the sense in which this is understood in Britain or in some other 
countries of the West, must be quite impossible. If representa- 
tive institutions of the present model are to have a fair ^ance of 
becoming by adoption the political practice of India, the voter 
must see more of his member and the member must keep in closer 
touch with his constituency than is now the case in many parts of 
India. Moreover, we anticipate that both the amount and the 
importance of the work to be done' by provincial legislators will 
increase. If it is suggested that more citizens cannot be found who 
are quahfied and prepared -to discharge the duty of M.L.C.s, we 
would reply that such a contention would seriously reflect upon 
the readiness of the provinces for a larger measure of self- 
government. But we hope it is not so, and with some increase in 
the size of the legislative councils, the work of the individual 
member ought really to gain both in value and in interest. 
There are two further reasons wMch support the view we have 
expressed. There must be at any rate some extension of the pre- 
sent limited franchise, and tMs means that the total number of 
voters will grow. Unless an increase in the size of the electorate 
is accompanied bj'^ an increase in the number of constituencies the 
reality of representation may be still further prejudiced. Our 
second reason is that, as will appear when we deal with the Cen- 
tral Legislature, we have come definitely to the conclusion that 

t See Vol. I, paras. 205-6, and the note at the end of -the table of contents 
of this volume as to the correct interpretation of the table in para 205 of the 
first volume. 
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rho Legislative Assembly should be constituted by the method of 
indirect election, as was suggested in the IMontagu-Chelrnsford 
Ideportj and proposed by the Franchise Committee. The electors 
in a pro%ance would be the members of the legislative council, 
but the persons they choose will not necessarily be members of 
that body, though they must be qualified voters on the electoral 
roll for the province. What we propose is that the members of 
the provincial councils should choose representatives sent up from 
the provinces to the Centre by the mOthod of proportional repre- 
sentation — a mode of choice which is quite familiar to provincial 
councils and which is already used bj' them for selecting certain 
committees and so forth. We do not intend further to develop 
our proposals for reconstituting the Central Legislature in this 
part of our Beport, but we mention it because an increase in 
the number of provincial members, though recommended on other 
grounds, will be found to facilitate the working of the plan to 
which we refer. 

We cannot be expected, here and now, to indicate for eacli 
province to what precise figure the present membership of its 
legislative council should be enlarged; if the general projxjsition 
of enlargement commends itself to those who have ultimately to 
decide, the exact total in each case would be arrived at in work- 
ing out the scheme, either by agreement after consulting the pro- 
vincial Government or, if need be, by appointing a body speci- 
ally for this and other cognate purposes, as was done twelve years 
ago. But the sort of scale we have in mind ought to be indicated. 
In the previous chapter we have urged the importance of taking 
up without delay the question of what re-adjustments in provin- 
cial boundaries are required, and we should hope that the general 
I'esult of any redistribution which is decided upon will be lo 
reduce the average size of the Governors’ provinces. We, how- 
ever, must deal with things as they are, and it is impossible to 
provide for the existing provinces legislatures fit for the woik 
which they have to do without a material enlargement of their 
numbers. An immediate increase, in the case of the more im- 
portant provinces, to a figure of between 200 and 250 might he 
sufficient for the present, and we are satisfied that, having 
regard to the vast size of the areas to be represented and to 
other considerations which we have mentioned, at least some 
such expansion would, on merits, be desirable. It may well be, 
however, that a greater enlargement than this will ultimately 
be found expedient, unless the average size of the present 
provinces is reduced. But it is necessary to proceed with 
caution. As for further revision of numbers hereafter, we shall 
later on propose that it should be within the competence of a 
legislative council, after the lapse of an interval such as ten 
years, to revise this along with cei’tain other parts of its con- 
stitutional structure, though special safeguards would have to 
be provided, and will be suggested, to protect minorities against 
the possibility of a ma]orit 5 ' making an unfair use of such 
powers of revision. 
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Separate Representation. 

69. We now come to the highly controversial and most im- 
portant subject of communal representation. When we went 
to India, we approached this subject as it would naturally be 
approached by most men of British blood and tradition who take 
satisfaction in the widespread sense of common citizenship 
which prevails in our own land. Nothing is more important 
for a wise judgment on this matter than that all members of 
Parliament, whether familiar with Indian conditions or not, 
should appreciate and give due vreight to the special considera- 
tions involved, which have no counterpart whatever within the 
experience of Britain. On the one hand, commimal representa- 
tion — the provision by law that a particular religious community 
shall be i-epresented in a popular legislature solely by members 
of its own body, with a guarantee as to how many communal 
seats there shall be — is an undoubted obstacle in the way of the 
growth of a sense of common citizenship. It is open to all the 
objections formulated in the Montagu-Chelmsford Report . We 
have already quoted that indictment.* Communal electorates, 
the authors of the Joint Report declai-ed, perpetuate class dis- 
tinction and stereot 3 ’^pe existing relations ; and they constitute 
a ver^f serious hindrance to the development of the self-governing 
principle. If it be a prejudice to hold these views, we admit 
that we share them. The conclusion which we have reached 
has not been arrived at without allowing fully for these con- 
siderations and studying dihgently alternative courses. On the 
other hand, we are now faced, as the authors of the Montagu- 
Chelmsford Report were faced, by the indisputable fact that 
the Muhammadan community as a whole is not prepared to give 
up communal representation and would regard its abohtion, 
without the assent of that community, not only as the with- 
drawal of a security which it prizes but as a cancelling of 
assurances upon which it has relied. Whatever view may be 
taken of the Muhammadan objection, the fact itself cannot be 
disputed, and it is one of the greatest possible gravity for all 
w'ho are engaged in considering the constitutional future of 
British India. Objections from this quarter, more than any- 
thing else, accentuated division over the Nehru Report, and this 
in spite of the very ingenious and persuasive analysis which that 
Report contained of the distribution of religious opinion in 
Bengal and the Punjab. It is this same difficulty which has 
time and again undermined the efforts that have been made 
to secure Hindu-Moslem unity, and which profoundly influences 
the attitude taken up by those Muhammadan leaders who have 
gone furthest in their effort to co-operate with Hindu opinion. 

It is necessary, therefore, to review the controversy in some 
detail, and to examine afresh some of the main contentions on 
either side. We would again direct attention to the Note on the 


* Vol. I, para. 149. 
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Histoiy of Separate Muhammadan Representation which we 
have printed as an Appendix at the end of Part XT of onr first 
volume/ as well as to chapters in that volume on the religious 
communities of India! and on tlie existing arrangemenls for 
Muhammadan representation. I We propose in the following 
paragraph to summaidse some expressions of opinion which have 
come before us on the subject. 

Summary of Views on Communal Representation. 

70. No provincial Government has proposed the abolition, of 
separate electorates for Muhammadans, although several agreed 
with the view that they are theoretically objectionable. The 
Bombay Government, which goes furthest in this direction and 
specifically states that separate communal electorates are not 
acceptable to it, only advocates their abolition if the consent of 
both parties can be obtained. In Bengal, the Hindu Member of 
Council dissociated himself from the views of the rest of the 
Government and i-ecommended joint electorates with reservation 
of seats. In the Punjab also, the Sikh and Hindu Ministers ex- 
pressed themselves against the retention of separate communal 
electorates. 

As regards the allocation of seats between Hindus and 
Muhammadans, provincial Governments either do not propose 
to interfere with the status quo or only suggest miuor modifica- 
tions. The Bengal Government forms an exception. Its 
memorandum, with two dissentients (one European and one 
Efindu), proposes that the representation of Moslems should be 
on the basis of their population ratio. The Sikh Minister in the 
Punjab considers that, if communal representation is retained, 
it should be on the basis of voting sti'englh. 

All the Prowncial Committees (except the Burma Committee, 
which is not concerned) recommend either unanimousl}’^ or b}' a 
majority the retention of separate electorates for Muhammadans, 
though (except for the Moslem members) most of them do so 
with obvious reluctance, taldng tbe view that they should be 
abolished as soon as the Muhammadan community is ready to 
agree to this course. Two Hindu members of the Bombay Com- 
mittee, two of the Punjab Committee, and one of the Bihar and 
Orissa Committee dissent from the majority view, and recom- 
mend joint electorates wdth reservation of seats. 

Most of the I>rovincial Committees do not propose any 
alteration of the existing proportions in which seals are allo- 
cated between Hindus and Muhammadans; but the Bcnpl 
Committee would allot seats on the population basis, the Punjab 
Committee would allow weightage to the Hindu and Sikh 
minorities to such an extent as will not convert the I^ruham- 
madan majority (if re ckoned on the jx^pulnlion basi.^) into a 

Vol. J, p. 1S3, AppcmlL\ V. 
t Vo). I. r.art I, oil. 3. 

I Vol. I, Part II, di. 4. 
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minority, and the Bihar and Orissa Committee (except the Mos- 
lem members) would only set aside Muhammadan seats, to be 
filled through the separate electorates, in proportion to the popu- 
lation ratio, though they would allow Muhammadans also to 
contest seats in other general electorates. 

A majority of the members of the Indian Central Committee 
take a difierent view from that of the Provincial Committees 
and follow, in the main, the recommendations of the Nehru 
Eeport on this question. They propose that joint electorates 
should be introduced, with reserved seats for Muhammadans 
(except in the Punjab and Bengal), allocated either on the 
population basis or in proportion to voting strength, whichever 
is the more favourable, and they would give Muhammadans the 
right to contest seats in other general electorates. They would 
apply the same principle to the minority Hindu and Sildi 
communities in the Punjab'^. The majority of the Indian 
Central Committee do not think that in Bengal either com- 
munity needs any special protection, and they recommend joint 
electorates without any reservation of seats. 

One member of the Committee, who puts forward very 
similar views, is nevertheless prepared to allow separate 
electorates to continue for five years. 

Two of the Muhammadan members of the Committee 
strongly dissent from their colleagues and endorse the recom- 
mendation of the All-India Muslim Conference which met at 
Delhi in January', 1929, to the effect that separate electorates 
should everywhere be retained, seats being allocated on the 
present basis in provinces irr which Muhammadans are in a 
minority, and on the population basis in those in which they 
are in a majority. 

The European member of the Committee recommends that 
separate electorates should be retained until the minority com- 
munity is willing to see them abolished. 

All the Muhammadan bodies which appeared before us agreed 
in demanding the retention . of separate electorates. Though 
a few spoke of the possibility of this system disappearing 
eventually, none of them were ready to set any time limit or 
formulate any explicit conditions under which this would 
become possible. There were some minor variations of opinion 
on the subject of the number of seats to be filled by Muham- 
madans, but there was general agreement with the view, 
endorsed at the All-India Muslim Conference of January, 1929, 
which we have just described. As far as we have been able to 
ascer tain , the recommendations of this conference, which, of 

* It may bo pointed, out that the formula for fixing tho proportion of seats 
reserved for a community on the basis of population or of voting strength “ "vvhich- 
Gver is more favourable ” cannot ■well be applied in an area, such as the Punjab, 
■where t%vo out of three main communities are both in a minority. One of them 
might choose tho first alternative, and the other the second, ■with the result that 
^lie majority community suffers a double deduction from its proportionate share. 
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course, covered a wide range and were not confined to the ques- 
tion under consideration at the moment, ha%'e now found veiy 
wide acceptance among the Muhammadans in India. The 
minority of their leaders who were formerly prepared to take a 
less uncompromising view on the subject of communal repre- 
sentation have recently moved nearer to the majority’. We have 
thought it well therefore to reproduce in an api^endix at the end 
of this chapter the text of the resolutions of 1st January, 1929. 

Moderate Hindus, as can be seen from the views expressed 
by Provincial Committees, are often ready to agree that 
Muhammadans must not be deprived against their will of 
separate electorates ; but the}'^ share {with hardly a dissentient) 
the view of their co-religionists (who press for the immediate 
disappearance of this form of representation) that the proper 
system to adopt is that of joint electorates, with reseiwation of 
seats, as long as the need for any such protection is insisted 
on. There can be no doubt that political Hinduism as a 
whole is strongly opposed to any separate representation of 
Moslem interests which goes beyond this point. Most of those 
who take this view would calculate on the basis of population 
the number of seats to be reserved. 

The Absence of Agreement. 

71. It is evident, therefore, that communal representation 
is a verj'^ thorny question, and one as to which there cannot 
be said to be anything approaching agreement in India to-day. 
When the Montagu-Chelmsford Heport was written, its authors, 
in dealing with this subject, were a good deal influenced and 
helped by the fact that the Lucknow Pact! had been recently 
arrived at and could still be regarded as erabodjung a compio- 
mise which carried the assent of the leading representatives 
of both communities. The Joint Authors referred to the Pact as a 
strong reason for the general view they expressed.! We have 
no such guidance, for it is manifest from the facts and 
opinions which we have set out in the previous paragraph 
that the Lucknow compromise is no longer admitted 
to hold the field. Yet the subject of communal representation 
is pre-eminently one which the rival communities should settle 
amongst themselves. It may well be that the Conference which 
is to be held in London after the publication of our Report 
will furnish a new’' opportunity for reaching a settlement betw'cen 
them on this subject, and we most earnestly hope that the oppor- 
tunity will not be lost. These two gi-eat communities, living side 
by side in India, each of which has so important a part to play m 
the constitutional development of their common coimiiy, can. 
as it seems to us, make the biggest- contribution_ to that end 
by reaching an accommodation on this issue. Wc must now- 

^ Appendix VII, p. bclo'^r. 

t See Vol. I, p. 187, pnrn. S. 

* M/C. Report, pnm. 231. 
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set out, for tbe consideration of the problem hereafter, the result 
of our own reflections, and we hope they may be of some seiwice 
in reaching a solution which is fair to both sides. 

Communal Representation to be Continued. 

72. In the absence of a new agreement between Hindus and 
Muhammadans, we are unanimous in holding that communal 
representation for the Muhammadans of a province must be 
continued, and that Muhammadan voters could not be deprived 
of this special protection until a substantial majority of 
Muhammadan representatives in the provincial legislature de- 
clared themselves in favour of the change. We shall have 
something to say in a later paragraph as to the conditions to 
be satisfied before the change could be made. The first and 
immediate point is that it cannot be made now, without doing 
such violence to Muhammadan sentiment as could not be 
justified either on grounds of policy or on grounds of equity. 

It remains to be considered what form the continuance of 
communal representation might take, because separate com- 
munal electorates are not the only method which has been 
suggested or discussed. The reservation of seats in a joint 
electorate is, no doubt, a form of communal representation ; 
indeed, it is the form of protection for special interests provided 
in the present constitution for Mahrattas in the Bombay 
Presidency and for non-Brahmins in Madras, though in these 
instances the special protection has been secured by interests 
which are not in a minority. But the objection taken by 
Muhammadans to this variant is extremely strong. They con- 
tend (and we are bound to say that we feel there is great force 
in the contention) that, if the only provision for their protection 
is that a seat in a multiple-member constituency is reserved for 
a member of their community, the member who will be returned 
to fill it may well turn out to be a Moslem who is more con- 
cerned to keep the favour of the non-Moslem majority of voters 
than to represent Muhammadan interests. We well under- 
stand the claim made that communal feeling might be reduced 
by making both Hindu and Muhammadan members, rely upon 
the support of a mixed electorate. The argument is that under 
such a system the candidate of extreme and intolerant views 
would not be likely to be chosen, at any rate where he was the 
candidate for a minority community. It does not follow that 
intolerance would always be a handicap to a candidate belonging 
to the majority community. But, if a Moslem candidate, in an 
area where Moslems are in a minority,. had to solicit the support 
of Hindus as well as Muhammadans, he would have to consider 
the feelings, and allow for the reasonable claims, of the com- 
munity to which he did* not belong; and by this means, it is 
• argued, the strain of communal antipathy is relaxed and a 
sense of common citizenship is encouraged. We should be 
entirely in favour of a practical plan which would help to bring 

bout these desirable consequences, but it is impossible to shut 
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one’s eyes to the force of the argument that the mere reservation 
of seats, in order to secure a guaranteed amount of representa- 
tion for the Moslem minority, is far from securing the return 
to the legislatures of Moslems who would be regarded bj’ their 
co-religionists as authoritative and satisfactorj' representatives. 

The Suggestion of Primaries." 

73. Is there any other form of electoral arrangement which, 
while going some way to focus Hindu and Muhammadan opinion 
upon political problems common to both, yet would guarantee 
that Moslem legislators were regarded as satisfactory repre- 
sentatives by their own community? One method which has 
been suggested for consideration, not only for the Muhammadan 
case but for other communities of lai'ge size who find them- 
selves in a minority, is that minority electors, voting Ij^'^ them- 
selves in suitable groups, should first select a list of approved 
candidates, from amongst whom the seats reserved for that 
minority would be finally filled by the vote of a joint electoi'ate. 
Under such a plan, the minority voters, as part of the joint 
electorate, would also have the opiwrtunity of influencing the 
choice of members to fill non-reserved seats, with the con- 
sequences that — 

(1) majority members would depend for their return to 
some extent on minority votes, and 

(2) the minority community would not be strict]}' limited 
to the representation guaranteed by reserved seats, but 
would have an opporunity of putting forward additional 
candidates for open seats also. It is one of the undoubted 
disadvantages of separate communal electorates that, while 
this S 3 'stem is one way of securing a minimum representation 
for the protected community, it makes it practically certain 
that the minimum will also be a maximum. 

There are serious ai’guments w'hich might be put forward both 
in favour of and against this method. We think it should 
be further considered by both the communities chiefly con- 
cerned to see if it provides a basis of agi-eement, especially as 
such a plan was move than once mentioned during the visits of 
the Commission to India, although we found that it had not been 
very closely analysed. A possible form which such a scheme 
might take is therefore set oTit in a short appendix to this 
chaptei-"* together with a statement of some of the main con- 
sidei-atious which would have to be weighed in further consider- 
ing it. 

Another Suggestion: Proportional Kepresentation. 

71. Another suggestion for dealing with the difTicuHv of 
securing to the minority voter adequate representation of his 
views in the provincial councils may be briefly disposed of. 

* Seo Appendix \air. “ Outline of n .Scliemo for combining doint Eleotor.xU'- 
iviih the cxclu-sion of candidates tinacccptable to n. minority comninnity.” pa"o SG 
bcIoV. 
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The Joint Select Committee on the Bill of 1919 observed that 
the system of proportional representation “ may be found to 
be particularly^ ajjplicable to the circumstances of India ” and 
recommended that the sug-gestion should be fully explored. We 
have no doubt whatever that the ordinary electoi* in an ordinary 
Indian constituency could not in present circumstances be 
expected to work the system or to appreciate its result. On 
this and other grounds we dismiss the suggestion as imprac- 
ticable. 

The use of the single transferable vote is well understood in 
the legislatures of British India, for it is frequently employed, 
as we have explained elsewhere, in the selection of committees 
and produces satisfactory results without delay or difficulty. 
But it is quite unknown to the Indian electorate, and would 
appear Ito be particularly difficult to apply when so large a part 
of the electorate cannot read or write, and could not be expected 
to express the order of its choice by the use of numerals. On 
the other hand, in the Bombay Presidency, there are two- 
member and three-member constituencies where a voter is at 
liberty either to use .all his votes for one candidate, or to dis- 
tribute them among more than one. This system has worked 
without difficulty. There is, however, another objection which 
seems to us overwhelming against the use of the machinery of 
proportional representation in provincial elections. Such a 
system necessarily involves the consequence that a single con- 
stituency must be represented by several members, and, having 
regard to the sub-divisions of Indian political opinion and 
interest, the number would have to be considerable. Even 
with single-member constituencies, the area of each seems 
to us often to approach an unmanageable size. The reserva- 
tion of seats, without the added complication of a transferable 
vote, in itself implies a multiple-member constituency, and 
this alone means that an electoral area is inconveniently en- 
larged. But the case would be much worse if the principle 
of proportional representation, as it is ordinarily under- 
stood, were adopted in this connection. In its proper place the 
machinery of proportional representation will, we believe, fulfil 
a most important function in the working of the Indian repre- 
sentative system. Later on, we are going to propose the use 
of this method by the provincial legislatures themselves in con- 
nection with the composition of the Central Legislature. But to 
invite the general electorate of India, in its present stage of 
education and experience, to use it in huge and unwieldy con- 
stituencies is an entirely different matter, and we have no 
hesitation in advising against such a course. 

In Absence of Agreement, Separate Muhammadan Electorates 

to Continue. 

75. We regret that an accommodation between the Moslems 
and the Hindus has not yet been reached. The considerations 
mentioned in paragraph 231 of the Montagu-Chelmsford Report 
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still hold. If an agreed solution is not forthcoming, there remains 

a very serious hindrance to the self-governing principle.” But 
no third party, however filendly and disinterested, can do what 
the two communities might co-operate in doing for themselves 
by mutual agreement. In the absence of such agreement, we 
are compelled to assume, in reference to this matter, a con- 
tinuance of separate communal electorates. 

Sikh Representation. 

76. So long as Muhammadans claim and receive separate elec- 
torates in the provinces, it is impossible to deny to the Sikhs 
of the Punjab similar treatment, if this is what they desire. 
This was recognised in the Montagu-Cbelmsford Report.*' The 
Sikh community at present holds a number of seats in the 
Punjab Legislature which is mid-way between the proportion 
that corresponds to its population and the figure which w’ould 

.represent its voting strength.! If some lowering of the 
franchise now takes place, it may be that these two proportions 
will tend more nearly to coincide, but the figures wall need to 
be more accurately woiked out. The Sikh deputation which 
presented the claims of the communit 3 ' befoi-e us at Lahore urged 
an incrcase to 30 per cent, in the proportion of seats reserved 
for Sikhs. Other communities, each pressing its own case, put 
forward contentions which would lead to the contrary result. Here 
again, the best solution is of course one which is reached by con- 
ference and agreement. But in the absence of such an accommo- 
dation, we must express our own view' to the effect that Sikh re- 
presentation certainly cannot be reduced, though it would seem to 
us impossible to concede so large a percentage as 30 per cent, 
without injustice to the other communities of the province. If 
the Sikhs were prepared to exchange separate electorates for the 
reservation of seats, this would confer the advantage that Sikh 
candidates might have a prospect of securing additional seats, 
over and above those speciallj' reserved for them. If the exist- 
ing method of representation is maintained, it seems to us 
reasonable to give the Silchs some weightage in their favour, 
especiallj' as the community’s representation at the Centre must 
depend on the influence they can exert in a single province. A 
share of representation not less than they at present receive 
out of the seats filled from Indian ” general ” constituencies 
w’ould, in all the circumstances, seem to us to be just. 

We postpone to a later paragraph! the description of the pro- 
portion of seats in the various i>rovince5 to be eannarked for 
Muhammadans. 

Non-Brahmins in Madras and Mahxattas in Bombay. 

77. We have in paragraph 150 of our first volume described the 
protection given to non-Brabmins in Madras, and to “ jMarathas 

* I\r/C. Report, rnm. 232. 
t Vol. I, Pi- n. Ch. 4, para. 149. 
f See para. S5 below. 
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and allied castes ” in Bombay, by the reservation of a certain 
number of seats for them in plural non-Muhammadan con- 
stituencies, in spite of the fact that they were not minority 
communities. The fears of the non-Brahmins in the Madras 
Presidency that they would otherwise be unable to l^ld their 
own against the Brahmins proved to be groundless. Non- 
Brahmins were returned in large numbers, and in no single 
instance at any of the tliree elections did a non-Brahmin secure, 
his seat only because it was “reserved.” It is clear, therefore; 
that there is no need to continue to reserve seats for non- 
Brahmins in the Madras Presidency. 

In the case of the Mahrattas the necessity for reservation has 
not been, very clearly either proved or disproved. Mahrattas have 
often been successful without, having to take advantage of the 
fact that the seat was reserved, but on the other hand have nearly 
as frequently secured their seat only because it was reserved. On, 
the whole we incline to the opinion that the time has not -yet 
come for the abolition of ‘ ‘ reserved ’ ’ seats for Mahrattas ; but 
conditions vary considerably in the different constituencies in 
which such reserved seats now exist, and it may well be that it 
would be suitable to abandon reservation in some of them, though 
not in others. 

Representation of the Depressed Classes. 

78. We now come to another exceedingly important and diffi- 
cult question — the representation of the Depressed Classes. Up 
to the present the method adopted, has been that of nomination 
in accordance with electoral rules made for each province. uBxcept 
in the case of Madras, the nomination is intended to repre- 

sentation of “ classes which in the opinion of the Grovefnor are 
Depressed Classes ” — ^four members are so nominated in the 
Ceiitral Provinces, two in Bombay and in Bihar and Orissa, 
and.spne each in Bengal and the United Provinces. There is 
. no depressed class representative in the Punjab or the Assara 
Legislature. The Gnvernor-G-eneral has exercised his rights 
of nomination to secure one repre^rifative of the depressed 
classes in the Legislative Assembly. “ In Madras there are 
ten members who are nominated to represent nine specified 
communities which are regarded as depressed. Individuals 
belonging to the depressed classes are not, of course, debarred 
from voting in a ‘ ‘ general non-Muhammadan ’ ’ constitu- 
ency if they are qualified* to be electors, bpt'the minimum property 
qualification is enjoyed by a very small ’proportion of them. In 
Madras it is estimated that there are about 56,800 depressed 
class electors out of a total of 1,270,000 non-Muhammadan voters, 
or out of a total of 1,365,000 voters in all general constituencies, 
viz., 4.5 per cent, or 4.1 per cent, respectively. Yet the depressed 
classes form about 17 per cent, of tlie non-Muhammadan popula- 
tion of the province, or 15 J per cent, of the total population. In 
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Bombay*, a rough estimate of 15,600 depressed class voters lias 
been put fonvard out of a total of 759,000 voters in all the general 
constituencies, viz., 2 per cent., whereas the total population 
ratio is about 8 per cent. In no other province has it been 
jjossible io get an estimate of the number of the dejiressed classes 
who are qualified to vote. It is clear that even with a consider- 
able lowering of the franchise — which would no doubt increase 
the proportion of dexiressed class voters — there 'woidd be no hojx; 
of' the depressed classes getting their own representatives elected 
in' general constituencies without special provision being made 
to secure it. In the long run the 2 >i'ogress of the depressed 
classes, so far as it can he secured hy the exercise by them ol 
political influence, will dejiend on their getting a position of 
sufficient imiiortance for other elements to seek their support and 
to consider their needs. Ultimately we .should hoiie lo see them 
maintaining their ground in joint electorates without special 
protection. The 3 ’’ will make no headwajg however, in thi.s direc- 
tion as long as they are represented solely b}^ nomination, for 
nomination jirovides no opportunities for training them in jaolitics. 
There are, even with the present restricted franchise, a sufficient 
number of depressed class voters to make methods of election 
possible, at all events in man}' areas, and, as we have already 
indicated, we think some extension of the franchise should take 
iflace. 


Should they have Separate Electorates? 

79 . Our object, therefore, is to make a beginning which will 
bring the depressed classes within the circle of elected representa- 
tion. How is this to be done? Most of the dejnessed class asso- 
ciations which aj^peared before us favoured sei?arale electorates, 
with seats''allocated on the basis of po|?ulation, though one or two 
still wished lo retain nomination. Se 2 }anit>e .^electorates would no 
doubt be the safe.st method of securing the return of an adequate 
number of persons who enjoy the co7ifidejice of the depressed 
classes; but we ai'e aver.se from stereol^q^ing the differences 
between the deju’essed classes and the j'cmaindcr of the Hindus 
b}' such a stex?, which we consider would introduce a new and 
serious bar to their ultijnate xjolitical amalgamation with others. 
Such a coxu'sc would be all the more difficult to justify' in lliosc 
27r<^'incos where the breaking ’ down of barriers has advanced 
furthest. If separate electorates have lo be maintained for 
certain classes Avliich have already secin-ed them, that is no reason 
for bi'inging other case.^within this mode of treatment, if it can 
be avoided. A separate electorate for dei^rc.ssed cla.sse.s mcan.s, 
as a prelimiharj', a precise definition of nil who are covered by’ The 
term, and the boundary would be in some cases difficult to <ir.aw. 
It -.means stigmatising each individual voter in t])e list, and 
militates against the process which is alroadv beginning, and 
which needs to be in every way encouraged — that of lielping tho.'^e 
who are dexjressed to rise in tlic social and economic scale. 
f.t)0va(2) 
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Reserved Seats for Depressed Classes. 

80. Our proposal, therefore, is that in all the eight provinces 
there should be some reservation of seats for the depressed 
classes. These seats would, of course, be reserved in non- 
Muhammadan constituencies. This method will entail a defi- 
nition of the conditions to be fulfilled by a depressed class 
candidate, but there will be no differentiation between depressed 
class voters and other* non-M[uhammadan voters. In view oi 
•fclje possibility of a member of the depressed classes being put 
forward as a mere nominee of the higher castes, it will be 
necessary to devise some means fox* securing that candidates for 
these reserved seats are genuinely representative of their order. 
There are associations representing the depressed classes in, at 
any rate, some of the provinces, and we think that rules might 
be made providing that the Governor, aftei* consultation with 
such associations or otherwise, as he thinks best, should certify 
which candidates are authoi'ised to stand for the depressed class 
seats. Anxieties are expressed in some quarters that, at first, 
sufficient candidates may not be found in the ranks of the 
depressed classes themselves, qualified by education and expe- 
rience to represent them in the provincial legislatures. If this 
difficulty does arise, w'e believe it will only be temporary ; and 
to guard against it, we would confer upon the Governor the 
fm'ther power, provided he is satisfied that this is really the 
case, of authorising persons, whether men or women, who 
are not themselves membei*s 'of the depressed classes but who 
have shown special interest in their welfare, to be amongst the 
approved candidates, or, alternative!}', of nominating them for 
certain of the reserved seats. But, since the difficulty to be 
overcome is in any case likely to pass away, this further power 
in the Governor should exist for only ten years and'^onlY 
respect of half of the reserved seats as a maximum. 

As we have already said, this method of reserving seats 
depressed class representatives avoids a further difficulty whi^, 
must arise if a sepai'ate electorate wei*e constituted. For a sepa*^ 
rate electorate necessarily means that each voter, before he is 
put on the list, is fitrst ascertained to be a member of the de- 
pressed classes and, in view of the vagueness of the term and 
the differences which exist in diffei*ent places, this would involve 
in some cases a troublesome investigation. Moreover, we believe 
that it is in the interests of the depressed classes themselves to 
avoid BO absolute a segregation. 

The result of our scheme would be that spokesmen of the 
depressed classes would be returned as elected membei*s in each 
of the provinces, and those whom they represent would no 
longer have to rely mei*ely on nomination. On the other hand, 
the repx*esentatives would be the choice of non-Muhammadan 
electors as a whole, and opportunity would be given for co- 
operation, while at the same time a strong impetus would be 
afforded to the moi*e adequate consideration of depressed class 
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problems. As io the nnmber of seats to be resen'ed, tbi‘- 
siiould obviously bear some proportion to tbe total number of 
the depressed classes in the province. We have set out in para- 
graph 58 of our first volume an estimate of their numbers, 
but wc have added a warning that in some of tbe province.s, 
where tbe problem of the deiJressed classes is perhaps less acute, 
tbe estimate is decidedly speculative. It will plaiidy be 
necessary, after the main principles of the new system of repre- 
sentation have been settled, to entrust to some special!}' appointed 
body (like -tbe former Franchise Committee) the task of drawing 
up fresh electoral rules to caiTy these principles ipto effect, and 
one of the tasks of such a body will be to frame for each ixro- 
viuce a definition of “ de 2 )ressed classes ” (which may well vary, 
sometimes even between parts of tbe same jprovince), and to 
determine their numbers as so defined. We think it unlikely 
tliat the figures at which they arrive for Madras, Bombay, and 
tbe Central Provinces will dilTer widely from the estimates we 
liave given, but in Bengal and tbe United Provinces it may well 
be otherwise. We propose that, when tbe definitions are 
settled and tbe correct totals ascertained, the number of seats 
to be reserved, for depressed class candidates in tbe non- 
Muhammadan constituencies should Be settled on the following 
principle. The proportion of the number of such reserved 
seats to the total number of seats in all the Indian general 
constituencies siiould ho threc-iju.irters of the proportion of the 
dejiressed class population to the total population of tlie electoral 
area of the province. 

It will be seen therefore that we do not recommend allocating 
scats to the depressed classes on the basis of their full jiopula- 
tion ratio. The scale of reserved I'epresentation suggested will 
secure a substantial increase in the number of M.L.C.s drawn 
from the depressed classes. The poverty and want of educa- 
tion which so widely prevail amongst tliem make it extremely 
doubtful whether a larger number of adequately equipped mem- 
bers could be at once provided, and it is far better that tliey 
should be represented b}' qualified s 2 )okesmen rather than by a 
larger number of ineffectives who ai*e only too likely to he sub- 
servient to higher castes. The re-distribution of seats wbicli is 
now being attempted among dilTerenl kinds of representatives 
cannot be permanent, and provision must be made for its revi- 
sion. But we think that our proposal is adequate for the pre.^ent, 
especially as tho rcjiresen tntion of opinion by reservation of 
seats docs not exclude the possibility of the capture of other 
.seats not so reserv-ed. In the case of the dejmessed classes, thi.^^ 
may seem at {/resent a r-ather distant prospect. But with the 
lowering of the franchise, and the improvement in statu.s which 
better rciH'c.scntation will help to secure, we do not regard it 
as imix)ssibIo in times to come. 

■ We will next deal with the representation of otJier minorities, 
viz., Furopeans. Anglo-Indians, and Indian Chri.slians; and also 
with the miraher of Aruha/nmadau seat 



C8 


PAKT II, CHArTER 2. 


European Representation, 

81. As to European representation, this must continue to 
be secured by means of separate olectorates. The numbers of 
Europeans in India are no fair measure of the contribution they 
make to the country, or of the influence which the 3 ’^ exert. One 
of the best featm-es of the operation of the Eeforms is the way 
in which European business men of high standing and expe- 
rience have contributed to the pubhc life of the country’- b}' 
their membership of the legislatures. At present the European 
representation in the provincial councils arises partlj’^ from sepa- 
i*ate European constituencies, and partly from the choice 
of Eiu’opeans by certain trading organisations. Broadly- 
speaking, we think that, with the possible exception of a slight 
increase in Bombay, the present proportions should be main- 
tained both as regards the ratio of the number of European 
general constituency' seats to Indian general constituency' seats 
and as regards the ratio of the special commerce and industi-y' 
and other similar seats (not all of which are European) to the 
general constituency seats, t It is clear that it will not be easy' 
in the enlarged councils to find a sufficient number of suitable 
European business representatives able to devote their time to 
the work of the legislatures. But we attach great importance to 
evei*y effort being made, not only to secure the increased number, 
but to maintain the high standard of representation so far 
achieved. 

European Element in the Present Councils. 

82. Before leaving the subject of European representation,! 
we will pi'ovide a table which .shows how many of the total num- 
ber of seats in the eight provincial councils are now held by' 
Europeans. Some of these European members, of course, are 
returned by “ general ” European constituencies, with which we 
have just been dealing ; a few are nominated to represent special 
interests, such as the cotton trade in the Bombay Council; others 
are returned by special constituencies, such as those framed for 
European commerce, or for the planters of Assam ; and the 
balance represents the European element among the official 
members. The figures deserve careful examination since we are 
proposing the abolition of the official bloc. The table is given 
on the next page. 

Anglo-Indian Representation. 

83. As for Anglo-Indians, we should much prefer to see the 
choice made by' election rather than by nomination, and the 
general level of literacy prevailing in this community is such 
that even where its members are few and scattered, the use of 
the post should make the method of election still possible. In 
so far as election is the course adopted, it seems inevitable that 
separate electorates must be formed ; the numbers of the com- 
munity are too small to make any other method feasible. 


t See also para. 88 below. 



Number oj Seats held by Europeans in the Provincial Legislative Oouncils (excluding the Burma Council). 
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So!f ’, — fignrci in (’olunuis (•[), (5) and (0) of this table nnd therefore also tho‘5o in column (7) vary sliglilly from time to time. 
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As I'egards the number of Anglo-Indian seats, it should be 
borne in mind that the object in view is to secure to the com- 
munity an adequate opportunity of making its views known 
in the legislature through suitable representatives ; no question 
arises of trying to allocate seats on the basis of such factors 
as population and political influence. At present, there are two 
Anglo-Indian members in Bengal, and one in each of the other 
provinces, except Assam (where the community has no seat) 
and the Central Provinces (where a seat is filled by nomination 
fi’om among Europeans and Anglo-Indians). We think that it 
w’ould be not unreasonable to raise the number of seats in Madras 
and Bombay to two each, but that elsewhere the existing number 
is suitable. We consider, however, that in the Central Pro- 
vinces, Anglo-Indians and Europeans should each have a separate 
seat instead of sharing one between them. In Assam, the 
number of Anglo-Indians is too small to justify their separate 
representation in the council of that province ; any of them 
residing there will vote in the non-Muhammadan constituencies 
as at jR'esent. 


Indian Christian Representation. 

84. The Indian Christian community provides another instance 
where thei’e is a strong desire to be represented election 
rather than by nomination, but where the numbers, at an}’^ rate 
in some provinces, make it difficult to suggest a practicable 
means. At present, Indian Christians have separate electorates 
in Madras, and return five members; everywhere else, any repre- 
sentation they have is by nomination. We were struck by the 
willingness expressed by a representative deputation of Indian 
Christians which met us in Delhi to contemplate being merged 
in general electorates for the sake of promoting a sense of 
common citizenship if others would do the hke. In Madras, 
Indian Christian deputations asked for the retention of their 
separate electorates. We should in any case much prefer reser- 
vation of seats for Indian Christians to separate electorates, and 
we hope that when details come to be worked out this ma}' 
be found to be possible. The device of reserved seats ceases 
to bo workable in a case where the protected community would 
constitute an exceedingly small fraction of any manageable con- 
stituency, but it seems to us that the system would be feasible 
in Madras, and possibly in certain other areas where .the Indian 
Christian population, though small, is more or less concentrated. 
As regards the number of seats to be filled by Indian Christians, 
the present proportion appears to us to be justified in the case 
of Madras and should be maintained. The single seat allotted 
elsewhere to Indian Christians might, we think, at least be 
doubled, in view of the increased size of the councils, and a 
seat added in the Central Provinces, and also in Assam, where 
at present there are none. 
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ITumber of Muhammadan Seats. 

So. We now take up the question of the proportion of scuts 
in the various provincial councils to be set aside for Muhamma- 
dan meinbcrp. 

The J-fUcknow Pact, as we have already pointed out, included 
an agreement between Hindus and Moslems as to the proportion 
of Indian elected seats allotted in each province to the Muham- 
inadaii community, and its terms have been followed closel 3 ' 
in the allocation of Muhammadan scats in the existing provincial 
legislatures. The Pact is no longer accepted hi" either side as 
oUering a fair basis of representation and the riv'al contentions 
pow put forward are indicated in paragraph 70 above. It is 
very much to be hoped that a renewed effort will be made 
between the two communities themselves to arrive at a fresh 
accommodation ; but in the absence of agreement, a decision 
will have to be reached by others, on the assumption that 
separate electorates remain. Our own opinion is that in view 
of the existing position and of the weakness of the IMoslem 
minority in six out of the eight^ provinces, tlie present scale 
of weightage in fa%mur of Muhammadans in those provinces 
might properly' be retained. Thus, the proportion to be allotted 
to them of seats filled from the “ genei'al ” constituencies (other 
than the European general constituencies) would be determined 
as at present. But a claim has been put forward for a guarantee 
of Muhammadan re^n'esontation which goes further than this — 
see paragraph 70 above and Appendix VII at the end of this 
chai^ter. This claim goes to the length of seeking to preserve the 
full security for representation now provided for Moslems in these 
six provinces and at the same time to enlai-ge in Bengal and 
the Punjab the present proportion of seats secured to the com- 
munity by separate electorates to figures proportionate to their 
ratio of population. This would give Muhammadans a fixed 
and unalterable majority' of the “ general constituency ” seats 
in both provinces. We cannot go so far. The continuance of 
Ibe present scale of weightage in the six provinces could not — 
in the absence of a new general agreement between the com- 
munities — equitahl.y be combined with so great a departure from 
the existing allocation in Bengal and the Punjab. 

It would be unfaii' that IMuhaminadans should retain the verv 
considerable weightage thej^ now enjoj' in the six province.^, and 
that there should at the same time he imposed, in face of Hindu 
and Sikh o 2 )position, a definite Moslem majority' in the Punjab 
and in Bengal unalterable bj' any appeal to the electorate. On 
the other hand, if by agreement separate electorates in Bengal 
were abandoned, so that each communitj* in that province was 
left to secure such seats as it could gain by appeal to a com- 
bined electorate, we should not on that account seek to de 2 >rive 
the Dloslcni communiH* of its existing weightage in the six 

* Bannn is not in quc5tion. 
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provinces where they ai-e in a minority. In the same way in 
the Punjab, if Moslems, Sikhs, and Hindus were prepared to 
seek election throngli a joint electorate covering all three com- 
munities, here again we should still be prepared to see this 
combined with the presers^ation of the present numerical pro- 
portion secured to the Muhammadans by separate electorates 
in the six other provinces. 

We make this last suggestion, which i*eally involves giving the 
Moslem community the advantage of a choice between two 
courses to follow, because we sincerely desire to see all prac- 
ticable means attempted for reducing the extent of separate 
electorates and for giving the other system a practical trial. 

Official Bloc Not to be Retained. 

86. Before dealing with other classes of representation, we 
will now discuss the official bloc. Ho part of the constitution 
set up by the Beforms has, in actual operation, departed so 
widel}' from the intentions expressed in the Joint Report. The 
expectation was that official members of the legislative councils 
.wnnld abstain fi*om voting on subjects which were transferred 
,to the contz'ol of Ministers, and that, except on rare occasions, 
the}'- would have freedom of speech and vote.* In fact, the 
official bloc has been constantly used to support both sides of 
the provincial Governments; Ministers have relied upon it to 
maintain them in office when the majority of elected members 
was voting against them, and it has constantly happened in 
some provinces that necessary supply and imjjortant legislation 
have been passed onl}'^ with the help of these official votes. The 
table in paragraph 146 of our earlier volume indicates the size 
of the official bloc ; excluding Executive Councillors, the figure 
is highest in Bomba}’' and the United Provinces (15 in each) ; 
it amounts to 13 in the Punjab and in Bihar and Orissa; 12 in 
Bengal, and so on. 

It must not, of course, be assumed that, if the official bloc 
is abolished, the result will be nothing more than the loss of 
this number of votes to support the provincial Government. On 
the contrary, the opinion is widely held, and was expressed to 
us in many quarters, that the presence of the official bloc 
encourages elected members to take a course which they would 
hesitate to adopt if it was not present to save the Ministry. 
However this may be, it appears to us that, if real responsibility 
is to be fostered in the unitary provincial Governments which 
we propose, they must shoulder this responsibility without such 
aid. The argument that the official bloc destroys a sense of 
responsibility in the legislatures and prevents the formation of 
more stable parties is one which receives a good deal of support 
from the Memoranda of several provincial Governments, and 
from the Reports of most of the Provincial Committees. The 


* M/C. Report, para. 233. 
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CTOvernnienls of Madras, Bombay, Assam, Bihar and Ones;i, and 
the Punjab are definitely opposed to a continuance of the present 
system. The main ground advanced is that reliance on the vote 
of the official bloc weakens the tie between Ministers and the 
legislature, and that, tiiough the officml bloc may have afforded 
to the fonner a support without which they might often have 
been defeated, it is this reliance on official voles which has 
antagonised the legislatures. The Goveiaiments of Bengal, the 
United Provinces, and Burma do not take so strong a \new, 
though none of them wishes the existing s^'stem to continue 
without modification. A view adverse to the pi'esent official 
bloc is also widely reflected in the Peports of the Provincial 
Committees. 

We feel bound to take the same view, at any rale so far as 
the presence of supernumerary officials with a right to vote in 
the provincial councils is concerned. 

But we think the new Statute should provide for the presence 
of a limited number of officials, or other expeids, for purpo.ses 
of explanation, when matters of which Uicj’^ have special know- 
ledge or experience are under di.scussion in any committee of 
the chamber. We are not in favour of special help being pro- 
vided by this means on the floor of the ITousc, for it seems to 
IIS essential, if responsible government in the provinces is ever 
(o become’ a realit}’-, that the Ministry should maintain itself in 
(ho division lobby and in debate without these extraneous aids. 

The officers through whom the administration is earned on 
are put in a false position if they can be represented as an alien 
force interposed in order to nullify the views of an elected 
majority, and the principle wJiich we have laid down in tlic 
preceding chapter applies here, viz., that Ministers ought to face 
their own responsibilities and call upon tlie legislatures to face 
theirs. It is only by eliminating the official bloc as an element 
in the calculation of voting strength that this position can be 
reached. 

XTniversity Representation. 

87. We have now dealt with the “ general ” constituencies^, 
with non-Mnhammadnn.s and Muhammadans (paras 60-73, 75 
and 85), Sikhs (para. 76), depressed classes (paras. 78-80). Euro- 
peans (paras, 81-2), Anglo-Indians (para. 83) and Indian 
Christians (para.. 8d). We will next deal with the question of 
the continuance of university representation. 

As to this, we incline to (he opinion, (liough with con- 
siderable hesitation, that university seats sliould be preserved. 
But, if (his is done, the number of seats should not be increased. 
Ultimately, such a- quo-stion will come to be settled by the exer- 
cise of revising powevs for (he iirovincial constitu(ion, for which 
under projier safeguards wo intend to provide. But in the mean- 
lime the sifuation .should remain as it is. 
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Next comes the question of special representation of labour 
and commercial interests. The present provincial legislatures 
contain members who are separately chosen or nominated for 
these 2 >mToses. 

Special Representation of Commerce, Planting, etc. 

88. So far as Eurojiean commerce is concerned, its representa- 
tives in effect form part of the European group in the councils, 
and we have already pointed ou£ the value of the contribution 
made from this source to. the practical experience at the service 
of the legislatm-e. Not less important and equally justified is 
tlie representation of Indian commerce and industry. We think 
this class of rexiresentation should be maintained approximately 
in its present proportions, and what we have said applies generally’- 
to seats earmarked for mining, planting, and trading associations. 
In Assam, where there is no European seat apaid from those 
allotted to planters, thei’e seems ground for making some addi- 
tion to the quota, in view of the extremely large and important 
part which the tea-industry plays in the life of the province. 

Representation of Labour. 

89. We have made careful inquiries with a view to making 
adequate arrangements for the representation of labour employed 
in large-scale industry in various parts of India, but no ready- 
made solution is available. Mr. Whitley’s Commission^ will 
doubtless throw more light on a very obscure problem. Our 
own inve-stigations go to show that even where a registered trade 
union exists in India, its executive is not in most cases so 
closely representative of the workmen for whom it speaks as 
would be the case in Britain. Moreover, Indian labour is not 
for the most part organised for purposes of collective protection 
and in many places no effective machinery for selecting a spokes- 
man exists. We have been much interested to learn of an 
experiment recently undertaken in adding to the municipal Cor- 
poration of Bombay four councillors chosen by an ‘ ‘ electoral 
college ” of delegates who are elected by the members of regis- 
tered trade unions. The number of delegates elected by each 
union is proportional to the strength of the union. Onty those 
who reside in Bombay City and have been members of a regis- 
tered trade union for six months may vote, and candidates for 
the post of delegate, as well as candidates for the councillorship, 
must be on the list of voters. Only one election, in which several 
registered trade unions did not participate, has so far taken place 
under this scheme. It is at present too early to draw anj^ con- 
clusions from this experiment ; but it is doubtful whether it will 
succeed in securing the selection of men who are genuine repi’e- 
sentatives of labour. 

The Koyal Commission on Labour in India, under the chairmanship of 
the Right Hon. J. H. Whitiey. 
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The best suggestion we can make is that in everj’ province 
the Governor should have the dutj' of drawing up rules for 
securing, by the means which in existing circumstances are 
the best available, labour representation. If the Governor finds 
that for the present he must still resort to nomination, he should 
consider whether there are suitable labour organisations which 
he might consult before making his choice. Uitimaiely, the 
solution of the whole problem will be found in a much greater 
lowering of the franchise than is practicable at present, and, 
when this stage is reached, special representation will, we trust, 
become unnecessary. But in the meantime there is no alter- 
native, and we attach much importance to the greatest care 
being taken and the utmost effort made to secure as special 
representatives of labour men who really have the confidence 
of their fellows and have shared their experiences. If suitable 
members are available, we should like to see the proiX)rtiorrs 
of labour representation not only maintained but increased. 

One of our number (Major Attlee) considers that there should 
be rro special representation for particular interests whether com- 
mercial or laboirr. He thinks that the former should obtain 
adequate lejrresentation through the general constituencies and 
believes that the introduction of adult suffrage in certain specific 
areas such as the Presidency towns and other industrial areas 
is already practicable and would enable the wage earners to 
influence through their votes the return of members favouvnhle 
to their interests. Instead of preserving special seats for Euro- 
pean commerce, planting and mining interests, he would suit- 
ably increase the number of seats representing Eurojaeans 
generally. 

Special Representation for (3-reat Landholders. 

90, The IMontagu-Chelmsford Keport, when making sugges- . 
tions in paragraph 232 for special electorates, observed — 

“Wlioro tlio groat landowners form n distinct class in any province 
wo tliink that there will bo a case for giving them an electorate of 
their own ”• 

This proposal was in confirmation of the view expressed by the 
Joint Authors in an earlier paragraph (para-. 147) whicli we 
transcribe here : — 

“ The natural and aclauowlcdgcd leaders in country areas are the landed 
aristocracy. They generally represent ancient and •well-born families, and 
their estates arc often tho result of conquest or grants from some niodincval 
inonnreh. Ey position, influence and education, they arc fitted to take a 
leading part in public .affairs. Some of them are beginning to do so ; find our 
aim must bo to call nian^* more of them out into the political lists. They nro 
conservative like the rj'Ot, but like him tlicy also will loarn tho need to mo-^'c 
with changing times. They also, Aviicn thox' pcrccix-o that the protection of 
interests wliich arc dear to them depend.^ upon doing so, will find out how- 
to organiKO, and to argue and to inalte Bpocches. It will be no ■very easy task 
for tiicm. They stand upon a conception of social order which is notVasiU- 
reconcilable xvith tho hustings and the ballot box. But undoubtorlly they 
arc called to take their iil.sec in the nexv regime, and to recognise that political 
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life need not impair tlieir dignity and seK-respect. X<ikG tlie representatives 
of their class in other coimtries, ihej' must learn to fulfil the responsibilities 
of their position in a new After all, they start with considerable 

advantages, inasmuch as they have command both of moans and position. 
Wo must give them a special measure of representation, if they need it, at 
the outset ; but it may be that their political education lilce the ryot’s will 
come mainlj’- bj^ pressure of events.” 

Tile final words of this passage indicate that it was not con- 
templated that the special representation of great landowners 
would necessarily continue, but it was felt that, to begin with, 
it must be provided for, and that the necessity of continuing it 
would later come under review. 

The Franchise Committee, in paragraph 21 of its Feport, 
described how it proposed to carry the recommendation of the 
Joint Authors into practice. Lord Southborough and his 
colleagues wrote — 

“ Where we have foimd a genzihie landed aristocracy forming a distinct 
class, of which the taluqdars of Oudh form perhaps the most conspicuous 
example, we have had no hesitation in maintaining the privilege now held 
by them of special representation in the legislative coimeils through electo- 
rates composed of their own class. Thus, in addition to the taluqdars of 
Oudh, we have recommended special representation to the zamindars of 
Bengal, Madras and Bihar and Orissa, the sardars of Gujarat and the Deccan 
and the jagirdars of Sind (in the Bombay presidency). It may justifiably 
he claimed that in each case these constitute a special class, Avith clearly 
defined interests distinguishable from those of the smaller landholders. We 
have at the same time continued the special representation enjoyed by a 
class of somewhat different but still clearly defined status, namely, the large 
landholders of Madras, Agra, the Central Provinces, and Assam, and have 
further, pursuant to the poHcy of guaranteeing adequate representation to 
landholding interests, acceded to the strong recommendation of the Punjab 
government for the grant of special seats to the larger landholders in the 
Punjab, a privilege which they do not at present enjoy. The qualifications 
of electors W'ill in each case be residence in the constituency and a high 
payment of land revenue or local rates ; though we have, in addition, main- 
tained as a qualification the possession by landholders of certain high titles 
conferred or recognised by government.” 

Wo entirely agree with the view expressed in the Montagu- 
Chelmsford Heport that, in the circumstances of India, these 
lai-ge landowners represent an element and supply an influence 
which ought not to be omitted from the provincial councils, but 
the table which follows will show what has happened in this 
respect. There are 32 seats specially reserved in the provincial 
councils for representatives elected by these great landholders. 
The electoral qualification is decidedly high, and the number of 
qualified electors is small.* Yet, members of this small and 
special electorate not only fill the 32 seats specially resexwed for 
them, but have further secured election in approximately 108 
general constituencies. It must be clearly understoood (as 
appears from the last column of the table) that these 108 are 
not merely owners of land but are possessed of the special 
qualifications which give them a vote in the “ landholder ” 
constituencies. If an estimate of the number of M.L.Os. who 
are landowners be made, the total would be much larger. 


See Vol. I, para. 215. 
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Landholders in Provincial Legislative Councils. 


Province. 

Total 

Number of 
Elected 
Jlcmbcrs of 
Legislative 
Council. 

Number of 
flpcci.n! 

“ hind- 
holder” 
scahs. 

Number of persons 
qualified for the 
special “ landholder ” 
constituencies, but 
elected to the present 
Council ly gcn/'ral 
con-stiluencics. 

Ectiniited number of 
members of present 
Cotineil who .are 
landlords or Innd- 
ouiicrs (term not 
prcci.“cly defined). 

Bombfiy 

SC 

3 

1C 

53 

Punjab 

71 

4 

24 

53 

United Provinces ... 

100 

6 

22 

45 

Bihar nnd Orissa ... 

7G 

6 

10 

27 

Assam 

39 

Nil. 

(probably live votild 
be qualified for 
special constituencies, 
if there vcrc anv.)* 

10* 

Bengal 

114 

5 

17* 

47(nnd possibly more.)* 

Burma 

80 

Nil. 

(probably six vould 
be qualified for 
special constilucncics 
if there "were any.) 

S 

Madras 

98 

C 

5 

38 

(but probnblj' nearly 
all except European.^ 
own some land.) 

Central Provinces 
(including Bcrar). 

55 

3 

14 

20 

Total 

719 

(or GOO 
e.xcluding 
Burma and 
Assam.) 

32 

108 

(excluding Burma 
nnd Assam.) 

300 


It thus that, while s^jecial provisio}! has been made 

to secure tliat the great landholders should not be excluded from 
the councils or swamped by the larger number of voters of 
another class, they have in fact succeeded in being returned for 
four times as many seals as were specially rese/ved for them. 
The only possible conclusion from these figures is that their 
high standing and reputation, and the influence which the}' 
exert in their own localities, are such that it has not really been 
necessary to give them special protection. It may, however, 
be .said that in view of the widening of the franchi.se which we 
propose, their chance of being returned in adeejuafe numbers 
by geireral constifrrencies would be substantially reduced. It 
maj’ be so. Prophecy on srrch a subject is easy, arrd knowledge 
is impossible. As we liave said, wc should think it a mis- 
fortune if the provincial legislatures did not include within their 
mcmbcr.ship arr adequate number of the great landowners, and 
we therefore propo.se the- following arrangeirrent. 

* These fiyiires relate to the tliirtl Assam nnd Benp.nl Lcpislntive Council, 
and not to tlio pre.=ent (fourth) Councils in those two provincc^J. 
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We think that the special protection now furnished under this 
head may safely be withdrawn, but that, if candidates of this 
class are not found to be retmned to a provincial council in a 
proportion as great as that now guaranteed to them, the 
Governor should have a discretion to add by nomination further 
members of this class, so long as the total of such elected and 
nominated members taken together does not exceed the pro- 
portion of the whole council now guaranteed to them. The 
position of the greater landholders, referred to in the Montagu- 
Chelmsford Report, will thus be reasonably secm*ed. 

Women Members. 

91. Ah'eady, in seven provinces out of nine, it is possible for 
women to be members of the councils, and in more than one 
province nomination has been used to add a woman member, 
though, as far as we know, no woman candidate has ever been 
elected. In the chapter which follows we are going to propose 
that women’s suffrage should be a cardinal part of the franchise 
system, and to suggest qualifications for the vote which will not 
confine it to the few women who have property quahfications. 
Here we are concerned with women members, and not with 
women voters, and we consider it to be highly ■ desirable to 
facilitate the inclusion of women in the provincial councils. One 
way of doing this, which has been urged upon us from some 
quarters, would be to provide by statute or by statutory rule 
that a certain number of seats in each council must be held by 
women. We are opposed to such a mode of treating the ques- 
tion. In the first place, though the suggestion is easy to make, 
it would be very difficult to carry out, for its adoption would in- 
volve many supplementary provisions, to decide, for example, in 
what communities or in what circumstances the suggested prin- 
ciple should be applied. But, apart from this, we do not think 
it is in the real interests of Indian women, or of the progress of 
representative institutions in India, to secure the inclusion of 
women members by such a method. While we think the con- 
tribution which women members can make to the work of pro- 
vincial legislatures will be valuable (instances to this effect can 
be quoted), their admission to the council ought to depend on the 
vote of a constituency composed of electors of both sexes. It 
is equally impracticable and, we consider, undesirable to propose 
that a certain number of seats should be " reserved ” for women, 
if by a reserved seat is meant a seat filled by election, for such a 
seat can only be reserved in a multiple-member constituency, 
under a provision that whatever may be the order of preference 
indicated by the result of the poll, one seat must be filled by 
the woman who gets more votes than any other woman can- 
didate. But how is it possible to decide which are to be the 
constituencies selected as areas specially required to return a 
woman member? Bor this and other reasons we conclude 
that the proper course is to leave to women candidates a 
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fail" field and no favour. We would refer to our chap- 
ter in Volume 1 of this Eeport on “ The Women of India ”* 
for an account of the remarkable and encouraging progress wJiich 
has been made in recent j'ears in bringing woaien’s questions 
to the front, and of the increasing influence exerted by the 
leaders of the w’omen's movement. We are hopeful that under 
the new conditions women candidates will be elected — it may 
be at first only one or two, but very soon the numbers will 
grow — and we are confident that this will be greatly to the 
advantage of the legislatures, the constituencies and India as a 
wliole. The onl}' provision which we think should be made 
to encourage and supplement the presence of women in the 
provincial legislatures, is to provide by statutory rule or otlier- 
wise that the Governor, in exercising certain powers of 
nomination which we propose in the next paragraph to confer 
ujKjn him, should have special regard to the extent to which 
women have been returned as members from general con- 
stituencies, with a view to supplementing their number if he 
thinks this should be done. 

Nominated Members. 

92. The table given in paragraph 146 of our first volume shows 
the extent to which the existing provincial councils contain an 
element provided not by election but by the Governor’s powers 
of nomination, and more detailed information on the subject is 
provided in Appendix III (Vol. I, page 141). The proposals 
set out in the earlier paragraphs of this chapter include the 
substitution of election for nomination as the principal means 
for securing representatives in several instances which at present 
are particularly provided for by nomination. In paragraph 80 
we have ijroposcd the reservation of a certain number of .'Jcats 
for the depi'essed classes. These will, we hope, be filled by 
election, but we have proposed that power should be conferred 
upon a Governor, in respect of not more than half of tlie seats 
so reserved, to select the holders by way of nomination if be is 
satisfied that the use of the method of election would not work 
effectively. This power would continue for the next ten years, 
after which we should hope that the choice of depressed ci.'l^.‘^ 
members to fill these reserved scats could be everywhere effected 
by election. 

In paragraph 83, in dealing with Anglo-Indian representation, 
we have recommended that the scats allotted to this community- 
should be filled by election rather than by nomination, hut 
here again, if this course were found to he impracticable, we 
would propose that tlie allotted places should be filled by the 
Governor’s nomination. The same principle applies to .scats for 
Indian Christians (paragraph 84). 

In all these tlmee cases, though it remains uncertain whether 
the method of nomination will have to be used, the total number 

« Yol. ], Parti, Ch. 7. 
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of seats to be fiJJed will be fixed, so there is no question of pro- 
viding the Governor, in respect of these three matters, with any 
more general discretion. A different situation, however, arises 
in reference to the contingent use of a power of nomination 
which we have proposed to put in the Governor’s hands, in the 
event of the ndthdrawal of the protection provided by special 
“ landholder ” seats resulting in a failmo to maintain the 
proportion of such “ landholdei's ” secured by the present con- 
stitution. We have already said*^ that we think the Governor 
should have discretion, in this event, bj^^ nomination to add 
certain members of this class, but so, in any event, as not to 
exceed the proportion at present guaranteed. Over and above 
these special cases, we think there should be a strictly limited 
power placed in the hands of the Governor of adding members 
by nomination. The limits within which this power may be 
exercised should be small, for it is of the essence of our geneilil 
plan that the provincial legislatures should be predominantly 
elected bodies. Moreover, we do not intend that the existing 
provision should continue, according to which there are a fixed 
number of seats which must be filled by such nomination. 
Whether the Governor exercises this supplementaiy power or 
not will be entirely within his discretion. We think that the 
extent of this supplementary nomination should be limited to 
some figure not less than 5 per cent, and not more than 10 
per cent, of the total fixed seats. We have already indicated 
in paragraphs 89 and 91 that this power should be regarded as 
placed in the Governor’s hands more particularly for the pur- 
pose of ensui'ing a moi'e adequate representation of women and 
of labour, if he thinks this is requhed. 

Ministerial Members. 

93. Members of the Governor’s Cabinet will also be members 
of the provincial council. In so far as these Ministers are 
chosen from elected members of legislative councils, they will 
simply retain their seats, as px'ovincial Ministers do at 2 R'esent. 
Any other members of the provincial Cabinet, whether Indian 
or British and whether drawn from official or non-official ranks, 
will become ministerial members of the council in virtue of 
their position in the Executive. It will therefore become un- 
necessary to retain the rule that a Minister who is not already 
a member of the Council must secure election to it within six* 
months. In fact, the word “Minister ’’ will take on a wider- 
sense : all members of the Governor’s Cabinet will be known by 
that description. 

Constitutional * Revision. 

94. Before dealing with the extension of the franchise, we 
propose to add here some suggestions as to the revision, in the 
future, of certain parts of the provincial constitutional structure. 


^ Para. 90. 
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At present, ih'e provincial legislatures have practically no power 
to aoaend their own constitution. An exception is the right 
cotiferrcd on them by electoral rules to adopt v.omen’s suffrage, 
and this right has nov,* been exercised in all the provinces. }3ut 
the redistribution of constituencies, the revision of the fran- 
chise, the re-arrangemout of the methods of election, and the 
alteration of the size of the councils, are quite outside their 
power. WJjile it is manifest that these things could not be put 
at the mercy of the vote of the majoritjg we think it is highly 
desirable to increase, under proper safeguards, the functions of 
the provincial legislatures so that the}' may become, within a 
certain range, bodies which can modify their exact structtire. 
Most of the legislatures in the British Empire have this quality. 
They are not onl}' “legislative” bodies, but arc also “con- 
stituent ” bodies. Unless some latitude is provided so that, within 
a given framework, adjustments are possible, there has to be 
constant investigation by some outside authority to ascertain 
wliether modifications are asked for and are desirable in them- 
selves, or else the legislative machine has to go on working 
under the handicap of faults of structure which experience 
makes manifest. Most of the mattei's with which we have 
been dealing — communal i-epresentation, wliether by separate 
electorates or by reservation of seats, the method of election, 
and the like — will, as w’e conceive, be dealt with in electoral 
rules. The lime may come when a change of attitude may 
arise, indicating an increased degree of confidence between 
citizens of different communities, and the question of amend- 
ing the electoral rules will then be ripe for consideration. Such 
amendment could not be brought about by the will of the 
majority, so long as the protected minoritj^ remains strongly 
adverse. On the otlier hand, existing arrangements ouglit not 
to be maintained at the dictation of a mere handful, when it is 
established that in the minority community as a whole the 
prevailing opinion is in favour of abandoning special protection. 

Amendment by Constitutional Resolution. 

95. We propose therefore that after a lapse of ten years it 
should be within the ixiwer of a provincial legislature to carry 
a “ Constitutional Besolution ” providing for either (a) changes 
in the number, distribution or boundaries of constituencies, or 
in tha number of members relumed by them, (b) changes in 
the franchise or in the method of election, or (e) changes in 
tJic method of rexjrcsentation of particular communities. If the 
Resolution is one the enforcement of which is calculated to pre- 
judice the rights of any community in respect of its existing com- 
munal or separate representation, the ResoUilion would have no 
effect unless it was supported both by two-thirds of the vote.s of 
the legislature and (as part of this majority) by two-thirds of the 
members representing the community affected. The Governor 
would decide whether this condition is satisfied. If a “ Con- 
stitutional Resolution ” were passed with tbi.s amount of support, 
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it would be transmitted to tlie Governor. If the Governor was 
pi-epared to certif}" that this Resolution in his opinion reflected 
the general opinion of the province and of any community 
specially affected, his Government would prepare a scheme for 
transmission to the Governor-General, with a view to the deci- 
sion being taken as to the framing of new electoral rules em- 
bodying the changes proposed. We think it is necessaiy to 
leave the ultimate decisions in the hands Ave haA^e named. We 
contemplate, and intend, that the normal course to be followed, 
when the technical considerations haA’^e been proAuded for, would 
be the canning out of a duly certified Constitutional Resolu- 
tion, and thus the provincial legislature would be able to exercise 
an influence over, and express the course of public opinion upon, 
the electoral arrangements prevailing from time to time in the 
proAunce. 


Legislative PoAvers. 

96. The ordinary legislative powers of the revised councils 
AA’ill be extensive, for they will cover, as at present, the making 
of any laAV “ for the peace and good government of the pro- 
vince,” with only such i*estrictions (eflected by the requii-ement 
of the previous sanction of the Governor- General) as are neces- 
sary in the case of Bills which obviously encroach upon the 
central sphere. We strongly desire to see maintained the pro- 
visions of the existing Act which secure in practice a proper 
distribution of legislative topics between the central and the 
provincial legislatures ; these provisions avoid opening the way 
to challenge as to the validity of an enactment which has re- 
ceived the GoA’^ernor-General’s assent, and preAmnt the flood of 
litigation which might ensue from a more rigid distribution of 
legislative power. (See Volume I, Part II, Oh. 3, para. 143, for 
an account of these ingenious and effective provisions). On this, 
and on other grounds, we think the requirement of the further 
assent of the GovernoxvGeneral to provincial Bills should con- 
tinue. The Governor’s powers in relation to assent to Bills, 
and to their reservation or return to the Council, will remain 
as at present. If there is acceptance of our general scheme for 
future constitutional arrangements in Governors’ provinces, there 
will, of course, have to be an overhauling and readjustment of 
rules made under the Act on many points, as well as amendment 
of the Statute itself. These are technical and expert matters 
as to which we make no attempt at exhaustive treatment. It 
seems probable that, as before, a specially constituted drafting 
body may have to be called into being. 

The difficult question of discriminatory legislation is dealt 
with in the chapter on the Central Legislature"’ and need not 
be separately discussed here. 


■“ See below. Part IV, Ch. 1, paras. 156/7. 
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Governor’s Powers in relation to Legislation. 

97. We have provided in the previous chapter for the reserva- 
tion of special executive powers in the hands of the Gove]-nor 
to be used in case of need for the due discharge of his res|K)nsi- 
bilities in respect of certain vital matters.* A corresponding 
power must remain with Jiim in the field of legislation, and 
section 72E of the Act should be refratned accordingly. Theie 
are several places in the Act, and ni:in\- places in rule.s made 
under the Act, whei'C the abolition of dyarchy and the substitu- 
tion of the schemes we have outlined for the provinces, and are 
about to describe for the Centre, will call for adjustments of 
details apart altogether from the main alterations involved. 
These adjustments can only be dealt with after the broad out- 
lines of the amended structiu’e have been approved. The prin- 
ciple to be applied will be that the Governor’s power of securing 
the passage of rejected Bills by certification will extend over 
the same field as is covered by his over-riding powers to control 
executive action. These have been indicated under five heads 
in the preceding chapter. 

Governor's Powers in relation to Finance. 

98. As regards finance, the distinction between non-voted and 
voted heads will continue. The former will, as now, be autho- 
rised by the decision of the provincial Government. As regards 
the latter, we must now indicate rather more precisely the 
extent to which we contemplate that the Governor’s powers 
over provincial finance would continue unimpaii-ed. This sub- 
ject is dealt with in the present Government of India Act in 
section 72D (2)t Manifestly, the disappearance of the distinc- 
tion between reserved and transferred subjects makes a differ- 
ence, Here again, the principle which we would see applied 
is that the power of restoring rejected grants would extend to 
all cases which correspond to the I'auge of the Governor’s over- 
riding pow.ers in the field of executive action. This power of 
restoration should rest in the hands of the Governor himself, and 
the extent to which he will use it will be within his discrclioh, 
subject of course to the superintendence, dhection and control 
of the Governor-General. 

So far, we are dealing in this paragraph with what we have 
previouBly described as the normal constitutional system in the 
Governors' provinces, and we consider that proviso (b) in section 
72D (2)t, insofar as it is wider than the powers just mentioned, 
will have no place in the normal .system. But it is of the essence 
of our scheme that, alike in the e.xcculive. the legislative, and 
the financial sphere, there should remain in reserve adocjuate 
powers to be employed in the event of the normal constitution 
failing to function, for example, through tlie impossibility of 
forming or maintaining in office any iNfinistry which would 
enjoy sufficient s npporr from the provincial legislature. It fs 

T Vo!. T, jnr.i, l.V'j. 
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this situation to which we referred in paragi'aph 65 above, and, 
should it unfox-tunately aidse, the powers of the Governor 'would 
become enlarged and he would be authorised to restore rejected 
demands for gi-ants, and to certify legislation even outside the 
limits w^hich we have previously indicated if, in his opinion, 
this course was essential for the interests of the province. 
Certification of Bills and restoration of demands assume that 
the legislature is meeting as a deliberative body, and is prepared 
to pass judgment on pi-oposals put before it. It is possible to 
conceive a stale of emergency axising in which, owing to the 
refusal of the legislature to meet or otherwise, these conditions 
would not be fulfilled ; and while we ai-e prepared to see the 
gi-eat extension in provincial self-goveimment which we have 
sketched introduced, and ti'ust that full advantage will be taken 
of the opportunity, there is no question but that the new Statute 
must contain a px'ovision to meet this possible eventuality. Con- 
sequently, in this exti-eme case, the Governor must have at least 
the full financial powers contained in proviso (b) of section 
72D (2),^ , and a power of legislation by ordinance over the whole 
j)i-ovincial field. 

Provincial Self-Government. 

99. These emex-gencj'- pi'ovisions, as we have pointed out 
elsewhere, are no repudiation of the pi’inciple of self-govern- 
ment ; they cannot come into play unless the opportunity for 
self-government is itself repudiated. Apart from them, we claim 
that we have put forward for consideration suggestions for a 
provincial constitution in which the provincial CabineJ will be 
answerable to the legislature over the whole provincial field, 
and the legislature will be constituted by the choice of an 
enlai-ged electorate. There is no other means by which the 
next step may be taken in pursuit of the objective defined in 
the Preamble ; some may think that the advance we propose is 
mox*e than px'udent statesmanship -^muld commend ; but we put 
our plan forward in the hope that, after the close examination 
to which it 'will be subjected, it may be fouixd to be approved 
and justified. 


APPENDIX VU. 

Resolution of the All-India Muslim Conference, Delhi, 1st January, 1929. 

“ Wliereas, in view of India’s vast extent and its ethnological, linguistic, 
administrative and geographical or territorial divisions, the only form of Govern- 
ment suitable to Indian conditions is a federal system -with complete autonomy 
and residuary powers vested in the constituent States, the Central Government 
havinT control only of such matters of common interest as may he specifically 
entrusted to it by the Constitution ; 

“ And whereas it is essential that no Bill, resolution, motion or amendment 
TC"-ardin" inter - communal matters be moved, discussed or passed by any 
legislature, central or provincial, if a three-fourth majority of the members of 


* See Vol. I, para. 165. 
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eitlicr the Hindu or the Muslim community affected thcrebj- in that legislature 
oppose the introduction, discussion or passing of such Bill, resolution, motion or 
amendment ; 

“ And whereas the right of Moslems to elect their representatives on the various 
Indian Legislatures through separate electorates is now the law of the land and 
Aluslims cannot be deprived of that right without their consent ; 

“ And whereas in the conditions existing at present in India and so long ns 
those conditions continue to exist, representation in various Legislatures and 
other statutory self-govcming bodies of Aluslims through their ou'n separate 
electorates is essential in oi-dcr to bring into existence a really representative 
democratic Government ; 

■“And whereas as long as Musalmans arc not satisfied tliat their rights and 
interests are adequatclj’’ safeguarded in the constitution, they ■will in no way 
consent to tlie establishment of joint electorates, whether with or without con- 
ditions ; 

“ Aoid wliereas, for the purposes aforesaid, it is essential that Mmsalmnns 
should have their due share in the central and provincial cabinets ; 

“ And whereas it is essential that representation of Musalmans in llic various 
legislatures and other statutorj' self-governing bodies should be based on a plan 
whereby the Muslim majorit3' in those provinces ■wlicrc Musalmans constitute a 
majority of population shall in no waj’ be affected and in the provinces in whicli 
Musalmans constitute a minoritj' tboj’ shall have a rcpiescntation in no ease less 
than that enjoyed bj*- them under the existing law ; 

“ And whereas representative hluslim gatherings in all ijrovinccs in India have 
unanimouslj' resolved that with a view to provide adequate safeguards for the 
protection of Muslim interests in India ns a whole, Musalmans should have the 
right of 33 per cent, representation in the Central Legislature and this Conference 
entirely endorses that demand ; 

“And whereas on ctimologicnl, linguistic, geographical and admin5st-!7i'};iTC’, 
grounds the proraice of Sindh has no ailinitj' whatever with tlie rest of the Jicjmba.v 
Presidenej’’ and its unconditional constitution into a separate i^rovincc, i)0!i=<’gsing 
its own separate legislative and administrative machinery on the same lines, as 
in other jiromnces of India is essential in the interests of its people, the^Hindti 
minoritj'^ in Smdh being given adequate and effective representation in c.xct.'S.i of 
their ])i‘oporlion in the pojnilation, ns may be given to Musalmans in provineet 
in which tlie3' constitute a minorit3- of population ; 

“ And whereas the introduction of constitutional reforms in the X.-AV.F. 
Province and Baluchistan along such lines as mn3'' be adopted in other provinces 
of India is essential, not onl3’ in the interests of those provinces but also of the 
constIti5tidh.ai advtrnco of India as a whole, the Hindu minorities in those ]irovinccs 
being given ndcqunfc and effective representation in excess of tjicir projx)rtion 
in population' ss-is given to the Aliislim communitv' in provinee.s in which it 
const it-ntos ,a •inuiorit3’ of the population; 

“ And -whcrcair it is essential in the interests of Indian adminislnition tlint 
proWMon Should’ be made' in the constitution giving Muslims their adequate 
share aloitg with other Indians in all services of the State and on all statuior3' 
Bclf-goaa-ming bodies, having due regard to the requirements of efiicienc3' ; 

“ And whereas, having regard to tlie political conditions obtaining in India it is 
essential that the Indian Constitution should einbo<!3' adwjuntc safeguards for 
protection and promotion of Jluslim education, languages, religion, jx^rsonal l.iw 
and Muslim charitable institutions, and for their due share in grants-in-aid ; 

“And whereas it is e.ssential that the constitution should provide that no 
ehange in the Indian constitution .shall, after its inaugumlion, !k‘ made by the 
Central Legislature except witli the concurrence of all the St.ates constituting the 
Indian fedemtion ; 

“ This Ckmfercncc cmiihnticalh' declares that no eonstitiition. 1)3' whomsoever 
]inipo5cd or devised, will he ncccptnhle to Indian Mnsahnans unlc.sH it conform.s 
with the principles embodied in Uiis resolution." 
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OcrTLnrE of a ScITEME for COlIBINrNG JoIKT EdECTORATES with the EXOEIJSrOK 

OF CAKEIDATES XJHACOEFTABEE TO A MIHORITF OOimiTNITF. 

{Note. — It must he clearly -understood that the Oo7nmission -is not recojnmendmg this 
scheme for adoption, but it thhihs that it should he further considered: See 
paragraph 73 above. Major Attlee, however, is of opinion that the scheme is 
practicable and meets the reasonable demands of minority communities.) 

The principal argument against the adoption of the method of reservation of 
seats instead of communal electorates is that the majority community could and 
would put forward candidates w’ho, although members of the minority commxmity, 
were actually mere tools in the hands of the majority. The two instances where 
seats have been reserved in joint electorates, that of the Mahrattas in Bombay 
and the non- Brahmins in Lladras are not strictly in point as in both cases the 
protected community has a majority of the electors. It may, however, be 
noted that although the system was adopted in deference to the plea that the 
higher castes, though in a minority, had such influence that the majority would 
fail to obtain representation, in fact there has been no suggestion that Slahratta 
or non-Brahmin candidates who were mere tools of the higher castes have ever 
been put forward. 

The following suggestion has been made to remove this objection to reserva- 
tion of seats. 

When any community which is entitled to reserved seats demands it, multiple- 
member constituencies would be formed which included the seats reserved. 
Before the actual election takes place in the constituency, a system of primary 
elections would come into operation. The electoral rolls of each constituency 
would show to what community the voter belonged. An election would first be 
held at which only electors of the particular community would vote. Any person 
. belonging to a minority community who desired to stand for the provincial 
cotiilcil would have to be a candidate at his commimal primary election. Voters 
would have as many votes as there were candidates, but could not give more than 
one vote to any one candidate. Any candidate obtaining a number of votes 
equal to a certain percentage, say 60, of the number of electors voting would be 
entitled to go before the general electorate of the constituency. The result would 
be .that any candidate of a minority community elected by the general consti- 
'juency would have previously been passed by more than half of his communal 
electors as satisfactory from the communal point of view. Whore, as in the case 
of the depressed classes, the standard'of education and intelligence is not sufficiently 
high to admit of this system, candidates of the community would have to be 
approved by associations of the community to be recognised, by ^the 'Govemor 
as bodies representative of the co mmunit y, .j 

In order to avoid the danger that the majority community^ "ight use their 
votes so as to exclude the more able representation of the',mj.^i'ity,* provision 
imght have to be made for a proportion of the council j1>o be elected, by the 
council by proportional representation. Eor its successful working an increase 
in the number of seats would be needed. i 

The advantages claimed for the scheme are : — ' ; - 

(1) It would make possible the inclusion in a single electorate of all con- 
siderable minorities (Muhammadan, Sikh, Indian Christian and depressed 
classes), but not European and Anglo-Indian, the members of which are too 
few and too scattered for the system to be applicable. 

(2) The tendency would be for the more violent communalists among the 
minority candidates to fail of election and this, though to a lesser degree, 
would operate in the majority community. 

(3) Small minorities would be encouraged and enabled to assist each other 
at the polls. 

(4) It w ould encourage the formation of party tickets composed of members 
of all parties on political lines and thus mitigate sectionalism. 
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(6) Tlio fact of partial dci)endcnce on votcn? of another coniinunitj- siioald 
have the effect of moderafing communal tendencies in tlie councils. 

The di.sadvantages arc : — 

(1 ) It is a nov'cl scheme and no section of Indian opinion ha.s advocated it, 

(2) It is cliim.sy and e.\-pensive. TJie existenco of two elections with differ- 
ent purposes and methods would confuse the elector. 

(3) Tlie abler candidates of the minority communities miglit be e.xchided, 
(though this argues considenihlo eldll and great control of the voters by 
party managers). 

(4) Ecservation of scats involves inultiidc-mcinbcr constituencies which, 
under Indian conditions, would be cxccedingl3' large. 

Note. — The position in the Punjab and Bengal, where the two major com- 
munities are each predominant in one area and grcatl3' outnumbered in the other, 
is difficult, hut might be met bj’an equal number of rcsert'ations to each comtmmhy 
in the areas where thej’ arc in a minoritj-. 
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CHAPTER 3.— THE FRi^HCHISE. 

Difficulties of a '* Broad " Franchise. 

100. The Montagu-Ohelmsford Eepoi't laid down the principle*' 
that the franchise should he as broad as possible, consistently 
with the avoidance of an 3 ’^ such inordinate extension as might 
lead to a breakdown of the electoral machinei-y thi'ough sheer 
weight of numbex’s. Eord Southborough’s Franchise Committee 
endeavoured to apply this direction in dravdng up its scheme 
for each province.! Its general proposals were based upon the 
tests of residence within the constituenc}’^ and the possession of 
certain property qualifications, as evidenced by the payment of 
land revenue, rent or local rates in rural areas, and of municipal 
rates in urban areas, and of income tax generally. In addition, 
the Franchise Committee’s valuable recommendation to enfran- 
chise all retired and pensioned officers of the Indian Arm}'', 
whether of commissioned or non-commissioned rank, was 
adopted, and this military qualification was extended to all 
retired soldiers. 

101. The main considerations by which the Franchise Com- 
mittee was guided in deciding the minimum property qualifica- 
tion were set out as follows : — 

“ Tho large proportion of illiterate voters may no doubt cause practical 
difficulty : but the problem is not a new one in India, and a similar problem 
has already been faced xvith success in municipal elections by the use of 
eolomod ballot boxes and other Iffie devices. We are satisfied that a con- 
siderable amount of non-official assistance from honorary magistrates and 
other persons of local position ■R’ill be available to assist the officers of govern- 
ment in working tlie electoral machineiy. We have not thought fit to impose 
any literacy test, although this course was urged by some vutnesses, since 
this would exclude many electors who are competent to manage their own 
affairs. Nor have we sought to attain uniformity in the standard of property 
qualification for the various provinces. We have relied largely upon the 
local experience of the government witnesses who appeared before us, and 
have not hesitated to recommend differing qualifications even vtdthin the 
same province where we were satisfied that social and economic differences 
justified the discrimination. We have, however, proposed the same qualifi- 
cation for all communities within the same area, although this will enfranchise 
a smaller proportion of JIuhammadans than of non-Muhammadans. We 
consider that this is more desirable than to lower the qualification for a 
particular community. The qualifications adopted by us xvill result in 
enfranchising a substantially higher proportion of the urban than of the 
rural population, a result which we believe to be justified by the higher 
standard of wealth and intelligence in the tovms.” 

The Committee estimated that a franchise on the lines indi- 
cated in the schedule which it drew up would produce about 
5,179,000 electors — less than per cent, of the total popula- 
tion of the electoral areas. Later, Burma was included, and the 
franchise was extended to such women as possessed the qualifi- 
cation which would have enfranchised a man. In the result, as 

* M/C. Report para. 226. 
t Franchise Committee’s Report para. 10. 
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we have set out in more detail in our first volume/ it is found 
that (excluding Burma!) about 2.8 per cent, of the population 
of the areas returning members to the pro^^ncial councils were 
registered as voters at the last general election. The minimum 
age for the vote is 21, and the census of India shows, broadly 
speaking, that half of the total population is above 20 years of 
age, and that above this age the sexes are divided in about equal 
proportions. 

Present Franchise too Limited. 

102. The present franchise is too limited in its scope to jirovide 
the material from which to build an 3 ' adequate scheme of repre- 
sentative government. Its nnl}' justification is that it was a lie- 
ginning, and that, in spile of the mandate that a “ broad ” 
franchise should be aimed at, illiterac}? and the restricted siipjily 
of competent persons to conduct the elections compelled tiie 
adoption of limits producing this result. 

The Joint Select Committee emphasized the importance of 
recognising that the initial franchise qualifications must be en- 
larged before greater responsibilities could be conferred. It said 
of the purpose aimed at in the Government of India Bill ; 

“ It is to design the first stage in n incasnrcd progress towards responsible 
government. Any such stage, if it is to bo a real advance, must, a.s the 
Cominittec conceive it, involve the creation oC an electoralc, and the bestowal 
of some share in the work and responsibilities of govcminent on those whom 
the electorate cliooses to represent its interests. In the present circumstances 
of India, llic electorate must at the outset he small and Ihc ndministrativo 
experience of its representatives must he lijnitcd. Eeforo, therefore, (he 
policy of His Majesty’s Govemraent can bo fulfilled the electorate must 
grow, and practical c.xperiencc in the conduct of public nffnirs must he 
enlarged. During this period the guardianship of the pence of India cannot 
bo withdrawn from the care of (he official agency which Parliament at present 
charges with the duties of the ndininistralion, and the Committee regard it 
to he an essential feature of the policy of liis Majesty’s Government (hat, 
e.xcept in so far ns he is rclcaseti from responsibility by the changes made 
under thi.s Bill, the Govemor-Gcncml in Council should remain in undisturbed 
responsibility' to Parliament and fully equipped with the necessary powers 
to fulfil that responsibility. But from (ho beginning the people must ho 
gwen an opimrtunity, and nil political wisdom points to its being a generous 
opportunity, of learning the actual biisinc.s3 of govemment .and of showing, 
by' their conduct of it, to some future Parliament that the time has come for 
further extensions of jjower.” 

Reasons for Extension. 

303. We hold ih.nt there .'slionld now be .such extension of the 
franchise as is reasonably' practicable, and that provision should 
now be made with a view to yet. greater exton.-^ion after a 
further interval. In our cliapter on “ the A'oier and the i\rcm- 
ber ” in the first volmner we have given reasons for thinking 
that many of the present voters very imperfoclly understand, 

* Vol. 1. Part 111, Ch. 1, ivim. 202. 

! In these and other cnleulntions we haveexcltidcd Burma Itecau.se. ns we have 
already indicated, wc are proposing (he sejnmtion of Burma from India. 

+ Vol. I. Part. Ill, Ch. 1. 
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if they understand at all, the full implications of enfranchise- 
ment or the constitutional functions of their representatives, 
though of course other electors fully appreciate the power and 
the opportunity conferred on them. But we are disposed to 
think that those below the line of qualification are in many 
cases fullj^ as fit for the vote as many who have it, and it is 
rather as an instrument for political education and as a source 
of potential political influence than as a means of satisfying a 
demand for reform that the vote must be regarded in India. 
In England, the franchise has been extended, stage by stage, 
in response to vigorous demands from the unenfranchised ; in 
India, there is little evidence as yet of a wish for the vote on 
the part of the voteless ; but none the less the extent to which 
those who have the vote have used it is really remarkable. It 
is also to be noted that, if the census figures are an accurate 
guide, there are substantially more adult literates than voters. 
As so many of those who vote, vote as illiterates, the inference 
that there are man 3 ’^, as yet unenfranchised, who are at least 
equally' well quahfied to be electors is strong. The manner in 
which property belonging to a Hindu joint family is held neces- 
sarily cuts out many educated Indians from qualifying under 
the present electoral tests. Eor example, there must be hun- 
dreds of clerks working in business ofi&ces. in Calcutta and other 
big cities who have no vote. 

Variety of Views held in India. 

104. There is much difference of opinion in India as to the 
practicability of extending the existing franchise, and as to the 
degree of change which is now desirable, if it is practicable. 
Four of the eight provincial G-overnments which have made 
recommendations unanimously oppose any advance, and the 
majority of Members of the other four Governments are of 
the same view. On the other hand, a substantial advance is 
advocated bj’" the Punjab Government and by two Members in 
Bengal, and adult suffrage by one non-official Member in Bom- 
ba 3 ^ both Ministers in Assam and one Minister in Bengal. The 
views of the Provincial Committees are also divided. Most mem- 
bers of the Committees would leave things as they are : of the 
rest, Dr. Ambedkar, of the Bomba 3 ’^ Committee, alone advocates 
franchise for all of 21 years and over, the Assam Committee 
proposes a vote for each occupied house, or alternatively a vote 
for ever 3 '-one of 25 years of age or over, the Bengal and United 
Prownces Committees, with the majority of the Punjab Com- 
mittee, recommend a lowering of qualifications, which might 
double or treble the electorate, and the Bombay Committee a 50 
per cent, increase. It must also be recorded that most of those 
Bidian Members of Governments, Ministers and members of 
Provincial Committees who advise extensions of the franchise 
refer specifically or b 5 f implication to their effect upon the rela- 
tive voting power of communities, and appear to be guided more 
often b 3 ’^ what they consider fair to Moslems, untouchables or 
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other minorities, than by any conviction of the real necc-Fsity of 
advance. Equally, man 3 * of those who oj^pose advance repres^nt 
privileged classes. It will be seen from the Beport of the 
Indian Central Committee that three of its members are con- 
vinced advocates of adult suffrage, and would have it introduced 
immediately in Bengal in anj"- case, and that three other.F think 
the present franchise quite wide, enough. But there is general 
agreement among the member.s of that Committee that adult 
suffrage should be attainable in slightlj’ over thirtj- 3 ’ears. The 
majority would enforce the attainment of it within this {)eriod 
at the latest, the enfranchisement of intermediate minimum 
proportions of the adult population by various intermediate dates 
being prescribed b 3 ' statute. The minority would make it illegal 
to reach adult franchise before the end of the period, interim 
advances in this case being restricted b}" maximum percentages. 

Impossibility of Immediate Adult Suffrage. 

105. The Nehru constitution provided for adult suffrage forth- 
with — which would mean placing over 100 millions of names on 
the register in place of the 61- millions now enfranchised. As an 
ultimate objective, this may be reached, but its immediate adop- 
tion appears to be quite impracticable. Apart altogether from 
the question of whether it would be advisable at once to en- 
franchise so huge a population, both men and women, most of 
whom are entirely illiterate, the practical difficulties presented 
■ by such a proposal are so great as to appear insuperable. No 
adequate machinciy exists for effectively dealing with such 
huge numbers. The proper conduct of a general election requires 
that, apart altogether from the politicians and tlieir helpers, there 
should be an adequate suppl 3 ' of impartial persons capable of 
staffing the polling booths. Experience shows that, even with 
the present restricted franchise, it is necesEar 3 ' to enlist for this 
purpose nearl 3 ' all Government servants in the district, and even 
so elections are in some provinces spread over several days. The 
work of dealing with a mass of illiterate voters, of course, needs 
more staff and more skill, and the special arrangcmenl.s which 
would be necessary if all women as well as all men had a vole 
would enormousl 3 f incrca.se the strain put on the machine. 

Further extensions of the franchise be 3 'ond what we arc now 
going to propose should, as far as possible, be provided for. For 
our general principle is to frame such proposals now as will not 
necessitate further Statutory^ Commissions to recommend future 
changes, but will rather encourage the provincial councils (under 
the power of constitutional revision referred to in parngrajffi 95) 
themselves to widen the limits of enfrandiiseinent hereafter. 

Our own Proposals for Extension. 

.106. Our proposal is that a new Franchise Committee, or other 
suitable bod 3 ' under an impartial and experienced chairman, 
should he set up with instructions to fixime schemes v.-liich would 
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enfranchise about 10 per cent, of the total population. This 
would more than treble the jjresent number of voters and would 
make an electorate of about 20 per cent, of the adult population. 
The Pi-anchise Committee would be directed to consult the pro- 
vincial Governments before determining w’^hat modifications in 
voting qualifications should be made for this jpurpose, and would 
be required, in drawing up it^ schemes, to have due regard to 
the respective claims of rural and urban areas, and to the rights 
of women as well as men. Another instruction to the Franchise 
Committee would be to devise such qualifications as would secure, 
as far as possible, the same proportion of voters* to population in 
diiTerent communities. What sort of qualifications would best 
bring about the desired result will be for the future Committee 
to determine. But we may sa 3 >' at once that we do not think the 
result should be attained simply by providing different sets of 
qualifications for voters of different religions or races. The Com- 
mittee should consider whether it is not practicable and desir- 
able to introduce an additional qualification based oh education, 
independently of property, such, for example, as the attainment 
of the fifth class before leaving school. This is not the imposi- 
tion of a test for the vote, but the introduction of another head of 
qualification. Our Education Committee’s Keport shows how 
manjf pupils drop out before reaching this level, and, if it proved 
administratively possible to put on the voters’ list at the age of 
21 those who held a certificate showing that they had reached the 
standard of the fifth class, this would not only bring in voters of 
better education without any pi’operty test but would provide for 
an Jncreiise in the number of electors in proportion as education 
expands. 


Some Defects of t-be Present Franchise. 

107. The importance of lowering the pi’operty qualification, if 
justice is to be done as between different classes and creeds, may 
be illustrated by a few examples. Figures before us'’" for Madras 
show that in that Presidency, while Muhammadans are 6.7 per 
cent, of the population, they are 4.7 per cent. of 
the voters ; Indian Christians are 3.2 per cent, of the 
population, but only 1.8 per cent, of the voter's; Depressed 
Classes are 15,5 per cent, of the population, but only 4.1 per 
cent, of the voters ; while the balance of the population (in 
effect caste Hindus) are 74.6 per cent, of the population, and 
89.4 per cent, of the voters. Of course, Muhammadan repre- 
sentation is disproportionately increased in the Councils by 
weightage in seats. In each case, the explanation of the drop 
in voting ratio as compared with population ratio is due to the 
greater poverty of the classes of voter affected. They are more 
depressed economicalty than other sections of the community 
and, therefore, on a given property qualification these classes 
will secure a lower proportion of votes than others. But with a 

* See Vol. I. pp. 146—147 and p. 191. 



THE FR\KCmSE. 


93 


lowering’ of ibe francbise these classes will not onh- secure more 
voles in the aggregate, but their voting ratio will more nearly 
approximate to their population ratio. This is very cleiirly 
, brought out in the case of the Muhan3madans of Bengal. One 
of the qualifications for a vote for the legislative council is the 
payment of cJiankidari tax of not less than Bvo ruijees. For 
electors to Union Boards there is § similar qualification, except 
that the minimum payment- to qiialify for a vole is one rupee 
instead of two. Now, the Muhammadans are 55.3 per cent, of 
the rural poiJulation of Bengal. But in the I'olls of rural elec- 
tors for the legislative council they are only 48.8 per cent. ; 
whereas for Union Boards, where the qualification is halved, 
Muhammadan voters are 57.7 per cent., which much more nearly 
corresponds to their population ratio. Tt is calculated that out 
of an additional 968,000 voters in rural Bengal brought in b\' 
such a lowering of fi’ancliiee, 608,000 would be IMuhamraadans, 
The effect on the depressed classes of lowering the franchise 
may not be so marked, but in their case loo, as the qualifica- 
tion is lowered, their voting ratio will rise. As we are opposed 
to having different qualifications for different classes in the 
same province, the importance of lowering the franchise and 
thus bringing the economically backward in greater number.s 
within the electoral range is manifest. 

Proposed. Qualifications for Women Voters. 

108. The qualifications for women voters also need recon.sidcra- 
tion. We have explained in our first volume! wh}' the enfranchise- 
ment of Indian women “on the same terms as men’’ produces 
very few women voters indeed. We desire to see a substantial in- 
crease in the pi'csent ratio of women to men voters. If this is not 
effected now, the situation will later on be reached when so 
large a proportion of adult men are on the register, and so few 
women, that a further extension to bring the number of women 
voters more nearly to an equality (even if the provincial coun- 
cils as then constituted proposed it) would nccessitnie the 
sudden admission of vast numbers of women with hardly' any 
increase in the number of men. It is far better to proceed 
graduall.y and steadily, and a further step in developing women’s 
suffrage in India should be taken now. Some qualification other 
than the pre.«ent one is needed, and it is vei’y difficult to suggest 
the most satisfactoxy method. It may pei'haps be found possible 
to add to the present qualification two others, vix. (1) being the 
.wife, <>vcr 25 years of age, of a man who has a property qualifi- 
^ifion to vote, and (2) being a widow over that age, who.'JC 
hut-band at the time of his death was so qualified. In addition, 
the educational qualification should apply to women over 23 as 
well as to men. *Many will be disixxsed to say that Indian wives 
and widows ax‘e so largely uneducated or living in seclusion that 
their cnfianchiseinent to this extent is premature and extrnvn- 
gant. Wc do not think so. The beginning of a movement 

t Vol. 1. para 203. 
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among certain Indian women, however comparatively few in 
nmnber they may yet be, to grapple with problems which 
specially affect home and health and children is one of the most 
encouraging signs of Indian progress, and we believe that this 
movement would be strengthened by increasing the influence 
of women at elections. Some general idea of the proportion of 
female to male voters which' would probably be attained under 
the above suggestion may be gathered from the fact, deduced 
from the census, that married women over 25 ai'e about one-half 
of the number of men over 21. We limit our proposal to wives 
and widows of 25 because, on practical grounds, we are anxious 
to avoid introducing at this stage too heavy a proportion of 
women in the electorate. 

Provision for Subsequent Revision. 

109. We recommend that after ten years’*" the provincial 
councils should have power, by “ constitutional resolution ” and 
under safeguards for minorities, to set in train proposals for 
extending the franchise, and if education advances and condi- 
tions justify the further changes we have in mind, we consider 
that they should do so. This is a matter as to which the British 
Pai’liament cannot remain indifferent. If a new Act of Parlia- 
ment is to confer powers of self-government on the provincial 
councils, it should at the same time provide means for securing 
that these councils will in time rest on wider popular support 
than they can at present, so that the transferred powers may 
not remain in the hands of an oligarchy. 

If it were practicable to bring about a wider extension of the 
franchise at the present time, the Statutory Commission would 
not be content to limit itself to the jjroposals already outlined, 
and w’^e wish to make it entirely clear that, as education spreads, 
we should expect to see the responsibility of the vote conferred 
on an increasing proportion of the population. We- propose, 
therefore, that after fifteen years a second Franchise Committee 
should be appointed to review the progress that has been made 
and the suitability of the electoral qualifications then existing, 
with particular reference to the educational development of 
British India, and, if 20 per cent, of the population has not by 
that time been enfranchised, it should be the duty of this 
second Franchise Committee to devise means of accelerating the 
rate of enfranchisement. 

Election Expenses and Corrupt Practices. 

110. Before passing from the subject of the franchise, we "wish 
to add a word on two matters which are necessarily connected 
with the conduct of elections, election expenses and corrupt 
practii'es. The electoral rules already provide that regulations 
ma 3 * be made bj’’ the Governor-General in Council fixing 

* See para. 95 above. 
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inaximum scales and regulating cmploynieni for pay in con- 
nection with an election. So far as we know, tin's power of 
making regulations has not been e.xercised, and there may be 
difficulties in the way of drawing up mandatory restrictions of 
which we are not fully informed, for the circumstances of 
di/Terent constituencies vat}' widel3% and Indian conditions must 
be considered. Bnt we are strongly of opinion that suitable 
limits should be defined and enforced for election outlay. Xot 
otily is the absence of them calculated to give an unfair 
advantage to candidates who can afford to spend freely, but a 
liberty to pour out money to an}' extent is an obvious encourage- 
ment to corruption. It will of course be appreciated that, though 
there is no limit to election expenses, money can only be kiw- 
fully employed in support of a candidature for purposes regarded 
as proiDcr. The Indian Elections Offences and Enquiries Act, 
1020, provides for the punishmerrt of malpractices in connection 
with elections, and enacts penalties for bribery, for the exercise 
of uirduo influence, for treating, and for making certain other 
payments which the law regards as illegal. In order that there 
may be a better opportunity of findiirg out cases in which these 
offences are committed, there is added a jrrovision which a inns 
at securing that election accounts should lyr duly kept. But we 
arc b}- no means clear that this last provision is adequate for 
the purpose, and in anj-' case, as long ns there is no limit to the 
amount of permissible expenditure, a check on the purposes of 
that expenditure must be more difficult to apply. We have no 
wish to over-craphasize, but we cannot disregard the indications 
given to us in more provinces than one of the presence and 
effects of corruption. It may not be more prevalent in India 
than in some other couutides, bnt it is an evil which calls for 
more effective provisions to prevent it, and the indications that 
candidates sometimes spend abnormal sums to secure their 
return make it injudicious to shut our eyes to the existence, how- 
ever isolated, of such irregularities. 
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CHxlPTER 4.— THE QUESTION OE SECOND CHAMBERS 

IN THE PROVINCES. 

The Balance of Arguments. 

111. On the question whether or not there should be second 
chambers in the provinces, the Montagu-Chelmsford Report* 
stated as follows : — 

We have cousidei’ed the feasibility of establishing a 
bicameral system in the pmvinces. Its advocates urge. that 
in creating upper houses we should follow the system which 
generally prevails in countries M^here popular government 
has finnly established itself. We might also expect that 
the representation of minorit 3 ’^ interests would become more 
effective in an upper house than in a* single composite 
chamber, because minority representatives sitting in a 
chamber of their own might feel themselves freer to defend 
the interests which thej'^ represented than if they sat to- 
gether with other elements in a lower house. We might 
secure men for the upper houses who' would not seek elec- 
tion or even accept nomination to a composite cfssembty, 
where the majority of members were, oh a different status 
from themselves ; and so the second chamber might develop 
a conservative character which would be a valuable check 
on the possibly too radical proclivities of a lower house. 
But we see very serious practical objections to the idea. In 
many provinces it would be impossible to secui’e a sufficient 
number of suitable members for two houses. We* appre- 
hend also that a second chamber representing mainl 3 ^'’landed 
and moneyed interests might prove too effective a barrier 
against legislation which affected such interests. Again, 
the presence of large landed proprietors in the second cham- 
ber might have the unfortunate result of discouraging other 
members of the same class from seeking the votes of the 
electorate. We think' that the dela^'^ involved in passing 
legislation througlr-two houses would make the s^’^stem far 
too cumbrous to contemplate for the business of provincial 
legislation. We have decided for the present thei'efore 
^against bicameral institutions for the^lirovinces. At the 
same time we bear in mind that as provincial councils 
approach more closely to parliamentary forms the need for 
revising chambei’s may be the morp felt ; and we think that 
the question should be further considered by the periodic 
commission* which we propose hereafter.” - ' 

# 

The recommendation at the end of this passage was accepted 
and expressly embodied in section 84A of the G-overnment of 
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India Act, the section which prescribes the appointment of the 
Statutor}'’ Commission. >*\jmong the matters to be remitted to 
it is “ the question whether the establishment of second cham- 
bers of the local legislatures is or is not desirable.’*' 

112, After considering this question with very s[)ec.ial care, 
we have not found it i)o.ssiblo to make a unanimous recommen- 
dation one way or the other. The considerations set forth in 
the. above quotation are tho.se which appeal to us most, 
whichever view we hold.. Our divergence consists in the different 
importance we assign to the rival sets of arguments. _We have 
not found any now material during our study of the last ten 
years’ working of the provincial' constitutions, nor do the 
important modifications which we advise should be made in 
those constitutions appear to us to introduce any fresh con- 
siderations from which anj' decisive deduction can bo drawn as 
to the need of establishing second chambers. 

We are agreed that the essential functions which a provincial 
second chamber, if constitulJ?d, should be designed to discharge 
would be -two, 'first, the review of Bills and, • secondly, the 
endorsing of the Governor’s exercise of his special powei s. Any 
further advantages which might follow from the existence of 
such a body would irot be by themselves enough to justif}’^ the 
acjditional complexity and expense which would certainly be 
involved. 

• The reason wh}' the extfcrience of the last»*ten years gives 
so little assistance is that in the present provincial constitution 
political re.sponsibility, if it may be said to exist at all, exists 
in an indirect and obscured form. It is still a matter of opinion 
whether the greatlj’^ increased powers with whick wish to see 
the legislatures endowed will or will not induce in them such 
a sense of responsibility that legislation will be normally .secured 
a fair consideration on its merits and every care taken that 
no-occasion may ai'ise for the exercise of the powers of executive 
control which wc recommend should remain. 

Viev/s of the Provincial Governments. 

113. It is interesting to note how divided opinion is in this 
ratitter among, the provincial Governments themselves and 
among the members of the Committees which sat with us. Five 
of the provincial Governments state that they are oppo.^ed to the 
establishment of secofid chambers because the material from 
which they coultJ be formed does- not exist in their provinces. 
The remaining three provincial Governments which have put 
forward constitutional proposals take a different view.. Tim 
United Provinces Government puts forward the argument that 
the conservative elements in the province have a distinctive 
character and would welcome the opportunity of service in a 
.cepnrate chamber. The Bomba}' Government holds that the 
n^’ed of a revising instrument outweighs both the difficulty of 

G997tK2) D 



98 


part II, CHATTER 4. 


finding the material from which to constitute it and the danger 
of weakening the lower house in the process. The Bengal Gov- 
ernment pronounces unreservedlj' in favour of a second 
chamber. 


Views of the Committees .Associated with us. 

114. Among the Provincial Committees, all of which had the 
Peports of their Governments before them when they formu- 
lated their recommendations, the Madras Committee, with 
one dissentient, has come to the conclusion that the balance of 
advantage is in favour of a second chamber. The Bengal Com- 
mittee, again one member dissenting, and the United Pro- 
vinces’ Committee, unanimously, favour a second chamber as 
likely to prevent antagonism arising between Governor and 
legislature as a result of frequent resort to the veto. The Assam 
Committee is in favour of a revisory body, though it proposes 
to entrust these functions to a council of a rather unusual type. 
The members of the four remaining Committees ai’e almost 
evenly divided, those of them who are drawn from minority 
communities generally being in favour of second chambers. 

The Indian Central Committee reviews these opinions, and 
also notes the verdict of the All Parties Confez-ence, which was 
in favour of single chambers : but its members ai'e divided in 
their recommendations. Two members would have no second 
chambers, one would have them in all the provinces, and six 
would make an experiment for ten j^ears in the United Pro- 
vinces alone. 

The Positive Proposal of Some of our Members. 

116. Those of us who recommend the estabhshment of second 
chambers read constitutional histoiy as showing that the con- 
sideration of legislation by one house is inadequate, and that 
a second chamber has been proved to be the best revisory 
instrument. They do not consider that the Governor’s powers 
of overriding the legislatni'e provide, as is often suggested, 
an alternative to an upper house. The sphere of the Governor 
in his individual capacity is mainly executive. The exercise 
him of powers of overzailing the legislature, cannot be re- 
gained as equivalent in value to the decision of a legislative 
and deliberative body. Another factor of importance is that the 
disappearance of the official bloc from the lower house and 
the vesting in the Governor of a discretion which permits him 
to constitute his Executive Council without even one official 
member would, unless an alternative place is provided for official 
experience vuthin the legislature, involve an unwise neglect of 
an asset on which India has hitherto largely relied. The best 
place for officials is in an uppei' house, where, as it will consist 
lai'gely of nominated members, officials will sit among their 
peers by virtue of a qualification not less responsible than 
theirs. In a lower house otherwise wholly or almost wholly 
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elected the}’ will neither cojnmand confidence nor aRsunie dipnty ; 
their presence will be generail}- resented, and tliey will have 
no friends, still less a party behind them. Those who hold this 
viev/ also believe that there are many minorities v.’hich will for 
a long time be more effectivel}* and suitably represented by 
members nominated to an upper house than by elected repre- 
sentatives sitting in a lower house. 

The second chamber proposed would be small, composed of 
some thirty members of whom half might be nominated by tlie 
Governor from among otficials and non-oQicials, and half elected 
either directly by voters of high qualification or indirectly b}’ 
members of the lower house by the single transferable vote. 
The relations between the houses would be the same as those 
now existing between the two chambers of the Central Legis- 
lature. 

The Negative Recommendation of the Remainder. 

116. Others of us recommend the retention of a singh: 
chamber, believing that the principal objections to second cham- 
bers which we have quoted from the Montagu-Chelrnsford Report 
— the complexity 'which they will involve, the deficiency of 
material and the undue protection of vested interests from legis- 
lative interference — make their creation undesirable. Moreox'er 
they do not accept the suggestion there made that minority in- 
terests might be more effectively represented in an upper house. 
If minority interests are to receive adequate consideration, they 
hold that this can only be done by full representation in the 
chamber which must be the predominant influence in the pro- 
vincial constitution. If any representation by nomination, 
whether of officials or non-officials, is held to be essential, they 
think that a small representation in a single house would be 
more effective than a larger representation in the upper house, 
for the essential advantage of the presence of such representatives 
is their influence on their fellow members. It has generally 
been proposed in evidence before the Joint Conference to con- 
stitute second chamber.s disproportionately representative o'f 
vested interests. They fear that such chambers v.ould bo re- 
garded as an undemocratic instrument of government and that 
ceaseless conflict between the two houses would result. They 
think that this danger will be a real one, however the second 
chambers may be formed. 

While \a second chamber will not be a substitute for the 
Governor’s jiowcrs, its existence may be used as an argument 
for modifying the Governor’s powers before this is desirable, and 
it may support the lower house against the Governor and so 
increase rather than jn’cvent friction between him and the 
legislature. So long as Ministers are secure in the support 
of the lower house, and so obtain the funds which they require, 
the second chamber can exercise little control on the administi-a- 
fivc side, and it is here that the influence of a legislature is mo.si 
required. 
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An Expert 'Revising Body. 

117. Whatever view may be taken as to the expediency and 
possibility of establishing second chambers in the provinces, 
there is a cognate proposal for securing legislative revision on 
which we are agreed. 

A piece of machinery which has been suggested for our own 
Parliament might, we think, be found useful as an adjunct to 
provincial councils. It has been proposed that a small expert 
body might be constituted to which legislative proposals could 
be submitted between the report and third reading stages. This 
bod^’^ would be required to repox’t on the final drafting of meas- 
ures and to call attention to any points of conflict wdth existing 
legislative or administrative arrangements. It should have no 
power to deal with matters of principle, but its work might do 
much to make clear the real effect of proposed legislation and 
the administrative considerations to which its passage would 
give rise. 
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PART III.— THE NORTH-WEST FRONTIER PROVINCE 
AND OTHER SPECIAL AREAS. 


CjiArTEu. Pakas. 

1. Chief Comniissionors’ Provinces ... ... ... ... 11S-12G 

2. Backward Tracts ... ... ... ... ... ... 127-134 


CHAPTER 1.— CHIEF COMMISSIONERS’ PROVINCES. 


The North-West Frontier Province. 

118. Tlie absorliing interest, the peculiar character, and the 
siiocial militai'y and political difficulties which arc associated with 
the North-West Frontier Province liavc been fully described in 
our Erst volume,* and we have there dwelt upon the qiieslioii 
whether any separation of the administration of the tribal area 
from that of the five administered districts is possible or 
advisable. 

Unified Control Essential. 

119. We have come to the conclusion that responsibility for 
the administration of the North-West Frontier Province cannot 
be separated from resixmsibilit}- for the peace of and control over 
the tribal area. Onl}^ thus can the securit}' of the North-West 
frontier be effectively maintained. 

In making this recommendation we arc endorsing the view of 
the North-West Frontier Enquiry' Committee which was set up 
in April, 1922, under the Chairmanship of Sir (then Mr.) Denys 
Bray to report whether such sepai'atiou was advisable, and if 
not, what was the best constitutional development to be recom- 
mended for the Province. 

This doctrine of inseparability is stated clearlj’ and beyond 
possibility of successful challenge in pai-agraphs 12 and 13 (pago.s 
6 and 7) of the Bray Committee’s Report. On the main issue 
it is there pointed out (paragraph 14, page S) that though they 
may differ on other frontier questions “ all frontier experts, 
from frontier officer to Lieutenant-Governor and Viceroy, have 
been unanimous that the frontier tracts and frontier districts 
form one organic whole which can only be properly managed if 
both parts are in the hands of one centralising and controlling 
authority on the frontier itself.” The Bray Committee assembles 
in a striking footnote at the bottom of page 8 of its Report, ex- 
cerpts from the opinions of various authorities on this point. 
These include not only expressions of opinion from such di.«- 
tiuguished administrators as Sir Alfred Lvall (“ It is an estab- 
lished principle from Pe.shawar to Karachi that the frontier can 
only be managed properly if both .sides of it are in the hands of 
the same British authority ”), and Sir John Maffey (‘‘ I do not 
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think there is anybody- who has an}' real experience, official or 
non-official, who would think it feasible to separate these two 
component elements ”), but also the views of frontier notables, 
such as Nawab Sir Abdul Qaj'^yum (" Separation is neither advis- 
able nor practicable ”), and Wazirzada Mohammed Akram 
Khan (“ Our interests are so common that we can never be 
separated ”). 

The conclusion finall}^ reached by the majority of the Kray 
Committee (i.e. , by all except the two Hindu members) and 
forced on them ‘ ‘ by the sheer process of reasoning ’ ’ is that 
“ in existing conditions, it is not merely inexpedient, for all 
practicable purposes it is impossible to separate the districts 
and tracts.”* 

The K.W.F.P. in Relation to the Defence of India. 

120, Later in this volume f we shall have to deal with the 
gi'ave constitutional issues connected with the composition and 
functions of the Army in India. It is clear that it is impossible 
to separate the control of 'the forces which secure the integrity 
of India’s boundaries from all control of the area which forms 
the inevitable terrain for military operations in its defence. If, 
therefore, a constitutional readjustment, such as we are going to 
suggest, comes about in reference to the Arm 3 '^ in India, the 
N.W.F.P. will be an area specially involved in the new arrange- 
ment. The Bi'a}' Committee pointed out that ” even in the 
internal administration, the peculiar position of the province, 
its financial dependence on central revenues, and the close and 
at times inextidcable connection between its internal and exter- 
nal affairs — all these factoi's combine to call for a. wider power 
of control and a closer supervision by the Glovernor-G-eneral than 
he exercises over a Governor’s Province. ”+ That Committee 
went on to say that the limit of this control and supervision must 
be defined b}'^ others, and disclaimed any intention of formulat- 
ing the nature of the amendments to be made in the Govern- 
ment of India Act. We entirely share the view of the Kray 
Committee that provision ought now to be made for the consti- 
tutional advance of the N.W.F.P. , and we are going to formu- 
late our scheme in some detail. But we also agree that the 
situation of the province and its intimate relation with the 
problems of Indian defence are such that special arrangements 
are required. It is not possible, therefore, to apply to it auto- 
matically proposals which may be suited for provincial areas in 
other parts of India. 

The Need for Constitutional Advance. 

121. On a review of all these considerations, it follows (1) 
that steps should be taken without delay to frame and carry 
into effect proposals for the constitutional advance of the 

* Bray Committee’s Report, p. 9, para. IG. 
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K.W.P.P. by setting up .suitable representative instiluti<inb, 
and (2) that broad principles of policy forbid us to rccomineiui 
the establishment of the same measure of responsible govern- 
ment in tlie Xorth-Wc.st Prontier Province as we have projwsed 
for the Governors’ provinces. 

There is much force in the claims put forwax’d b}' witne.s.sc.'= 
from the N.W.P.P. that the virile inhabifanfs of this area 
are not less intelligent than their neighbours, and that their 
geographical position ought not to deprive them of a share in 
India’s political advance. The proposals which we are going 
to make endeavour to meet these claims as far as the}’^ can be 
met, but it is not pos-siblc to change the plain facts of the 
situation. The inherent right of a man to smoke a cigarette 
must necessarily be curtailed if he lives in a powder magazine. 

It was represented to us that the demand for the introduction 
of I'efox'ms in the Nortlx-West IVontior Px'ovince is largel}' due 
to a desire by the Muhammadans of India to add to their 
strength by advancing the constif utioxial status of a province 
which contains a majoilty of their co-i-eligionists. Whether 
that be so or jxot.'we recognise that the people of the N.W.P.P. 
have an undoubted x-ight to demand that geogi’aphical con- 
siderations shbuld not prevent their joining in the genex*al ad- 
vance of India in such matters as public health, education and 
agriculture, and that they should have a more effective voice 
in deciding the destinies of British India as a whole. Wc 
therefore recomxxiend that there should be in the North-We.'=t 
Frontier Province a Legislative Council consisting of some 
40 persons with powers of legislation, interpellation and dis- 
cussioix of resolutions and with the power of imposixig certain 
taxes and voting supplies in I'espect of those serxu’ces which 
ai'e maintained out of provixicial revenues; but executive re- 
sponsibilities shoxxld. as at px-e.sent. rest with the Chief Cora- 
xiiissionor. 

Composition and Powers of N.W.F.P. Legislative Council. 

122. 'The Couixcil should consi.st of an elected and a 
nominated clement in about equal proportions. The foi-mer 
element, should be composed of rcpic.'jenta fives of the Kliaxxs 
elected from a special coixslitxxency, of members elected muni- 
cipalities and distxict boards (which as tixne goes on will acquire 
n more x-e})rcsentutive character as the method of coixiposing 
them bj^ election Ixcconxes more geixeral), and of ex-soldier.*^. . 
These rccommexidatioxxs are in conformity with the viexv of 
the majority of the Bray Committee. 

The noixaixxated element would he selected by the Cixief Com- 
tnissioxxcr. axid would consist partly of officials and jiartly of 
non-officials. One of the fonxicr would be the Irinnneial 
Sccrctaxy. The latter would be chosen either to give 
I'cprescntation to iixxportant elements not otlxcrwise provided for. 
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or to bring to the Council persons of weight and experience. 
Due provision should be made for the representation of 
minorities, including Hindus and Sikhs. 

The range of subjects in respect of which the N.W.F.P. 
Council could legislate would be as wide as possible, but 
obviously' would not extend to all provincial subjects. It has 
been well said that in the North-West ^Frontier matters appar- 
ently local may easily and unexpectedly assume an All-India 
aspect. For example, Law and Order in this area so closely 
approaches the character of an All-India subject that the new 
body could not begin by having power to deal with it. We also 
think that Land Fevenue should be excluded from its pirrview. 
We therefore suggest that the most convenient course would be 
for rules to be made by the Governor-Greneral in Council by 
means of which the range of legislative power would be fixed. 
The advantage of this method is that, when experience justified 
it, the hmits' could be enlarged, and the Council would therefore 
enjoy the prospect of the growth of its responsibilities as cir- 
cumstances warranted. 

The Chief Commissioner should preside over the Legislative 
Council. He should have power to appoint a deputy to take his 
place in the chair when necessary. 

Representation of N.W.F.P. in .Central Legislature. 

123. In addition to the proposals we are making to establish 
a local legislature, we consider that the rex>resentation of the 
North-West Frontier Province in the Central Legislature should 
be confirmed and strengthened, and that its right to take part in 
discussing All-India questions should stand on the same footing 
as that of the Governors’ provinces. Accordingly, in the next 
Part of our Keport, we shall recommend that the Assembly 
should include four members from the province (three Muham- 
madans and one Hindu), and that the Council of State should 
include a member drawm from the area. It would be more 
appropriate to leave the question of how these members should 
be chosen to this later chapter.’*^ It should be noted that ui> to 
the present time the province has been represented in the Legis- 
lative Assembly by only one member, who is there not by right 
as representing the province, or in virtue of any express provi- 
sion of the Government of India Act, but merely in the course 
of the exercise by the Govei'nor-General of his discretion under 
the Electoral Pules to nominate additional members to the 
Assembly. 

Financial Relations between the Two Areas. 

124. We consider that an examination should be made of the 
expenditure in the N.M^.F.P. with a view to separating those 
items which are solely concerned with the five districts from those 
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wliich are incidental to the performance by the Chief ConimiB- 
sioner of his functions as Agent in the unadministered tracts and 
are duo to the proximity of those tracts to the live districts. 

The division of expenditure in the five districts between 
ordinarj" expenditure and the extraordinary expenditure due to the 
tracts is not to be arrived at merely by considering where the ex- 
lienditure was incurred, for a substantial part of tlic expenditure 
inside the administered area is really occasioned by the circuiu* 
stance that the uuadministered ai-ea is adjacent to and imme- 
diately associated with the districts. Consequeutl}* there would 
be some items of expenditure inside the five districts, e.g., for 
roads and bridges, which ought not to be regarded as part of the 
ordinary local outlay. In addition, the cost of at any rale a 
part of general administration will have to be divided, since 
administration is made more expensive by the .special character 
of the province. The salary of the Chief Commissioner himself 
should be allocated. 

We must now consider what will be the financial powers and 
responsibilities of the N.W.F.P. Legislative Council. Let us 
assume that the requisite distinction has been drawn, if neces- 
sary by the setting uii of a suitable tribunal, between the normal 
expenditure of the five districts and the extraordinai’y civil ex- 
penditure of the area which is due to its geographical and strategic 
position. The responsibility of the Provincial Council will be 
limited to the raising of the necessar}'^ funds for normal civil 
expenditure. The powers of local taxation would corres^iond to 
the powers possessed in any other province, and the proceeds 
will be supplemented, as in the case of other provinces, by the 
quota due to the province from the Provincial Fund w'hich wc 
propose to set up. The Financial Secretar}' will present to the 
N.W.F.P. Legislative Council his budget in respect of normal 
civil expenditure, and the Council will have the opportunitj' of 
voting the necessaiy demands in so far as these fall within the 
class of volablo items. The Chief Commissioner must have 
powers of restoring rejected grants, and he would exorcise this 
power under the superintendence, direction, and control of the 
Governor-General. Sirailarijs and subject to the like super- 
vision, he would have in the field of legislation, power to certiL 
in cases whei-e the Bill is essential for the safety, tranqnillilv, or 
interests'of the N.W.F.i^. or any part thereof. 

We have made inquiries as to whether, if a strict allocation 
was made of expenditure between that part which is normal and 
that part wliich is duo to special consideratimi.s, the province 
might still expect to find that its norma! outlay would exceed 
its income, i’ho materials before ns do not make it po.ssible 
to arrive at a confident re.sult ; hut if tlie province, apart from 
the special burdens thrown upon it by its geographical posifion. 
is found to be a “ deficit ” province, then a grant-in-aid from 
ccnti-al funds would be necessary. 
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Summary of Proposals for North-West Frontier Province, 

125. We do not suggest any change in the present arrange- 
ments by which the Chief Commissioner combines in his person 
the dual responsibility of administering the five districts and 
acting as Agent for the Gnvernor-G-eneral in dealing with the 
tribal area, nor do we consider ^ that his relation to the Army 
authorities need be affected. 

These recommendations represent an important advance. Tor 
the first time the North-West Frontier Province will have its 
own legislature, containing elected representatives, with powers 
both of taxation and of voting expenditure ; the opportunity of 
putting questions to the provincial administration, and of moving, 
discussing and carrying resolutions on public matters affecting 
the province, will give the N.W.P.P. Legislative Council the 
means of exerting a veiy important influence on policy, as well as 
an opportunity of worldng representative institutions, of which 
the area has as yet no experience. Moreover, the Province will 
now, for the first time, be guaranteed full representation in the 
Central Legislature, and will have a voice in determining to what 
extent duties shall be imposed to feed the Provincial Fund, in 
which the N.W.F.P. no less than the Grovernors’ provinces will 
share. 


Baluchistan and other Minor Province.?, 

126, We have cai'efully considered whether any corresponding 
constitutional change should be proposed for Baluchistan, and 
we must refer to what we have written in our first volume 
about this area.'*' 

In the first place, only a small portion of it is British territory, 
though the same system of administration extends over a larger 
area. Moreover, the inhabitants of Baluchistan are in large part 
nomads and are attached to their characteristic institutions. We 
have given a full account of the organisation and use of Jirgas 
in Baluchistan. The customary law and method of govern- 
ment associated with these bodies could not be supplanted with- 
out gravely disturbing local sentiment and removing an effective 
and suitable means of consulting local opinion. We refer more 
particularly to the Shahi Jirga, which meets twice a year and 
deals with current questions affecting the whole province by 
methods which bring into consultation the principal inhabitants. 
We must repeat here what we have already written — “ It may 
be safely stated that the Baluchis have not themselves sought any 
alteration of the existing regime. The demand for representative 
institutions of a western type certainly does not come from 
them.”f Later on, we are proposing that British Baluchistan 
should have some representation in the Centi’al Legislature, but 
we are confident that there is no ground for recommending a 
change at this stage in the government of the province. 
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Tile remaining “minor administrations ’’ may be briefly dis- 
posed of. We have described in detail in onr first voiunio tiie 
Coorg Liegislature/ and there is no ground for changing e:sisl- 
ing constitutional arrangements. Neither can the form of 
government in Delhi or Ajmer Werwara be nsefully altered. In 
all these three cases representation in the Central Ijcgislature 
should be provided.! 


=■ \'ol. I. r-.rl IV. ch. 5, pp. 
t Sei' 1>o!ow, para. 1-14. 



108 


PART III, CHAPTER. 2. 


CHAPTER 2.— THE BACKWARD TRACTS. 

127. In our first volume (Part II, Chapter 7) we have des- 
cribed the constitutional position of those extensive and important 
parts of British India which are known as “ Backward Tracts.” 
If Burma is excluded, they are to be found in five of the ei»ht 
prownces, and the total extent of the backward tracts in these 
five pr-o Vinces is no less than 120,000 square miles, containin^j- a 
population of 11^ millions. 'Under the present constitutTon 
these backward tracts are administered by the provincial Govern- 
ments, though the exact arrangements diflier in different cases, 
as w'e have set out in the chapter to which we have just referred. 
In most cases the inhabitants of the backward tracts are not 
included within any constituencj^ and have no vote for election 
to the provincial legislature. Chota Nagpur, Sambaljrar, and 
the Santal Parganas are exceptions. Out of these three areas 
nine constituencies have been created, each returning its rjicTr)- 
ber to the Legislative Council of Bihar and Orissa. We have 
already pointed out (paragraph 172 of Volume I) that in only 
three of these constituencies do aboriginal voters preponderate, 
and in onlj'' two out of these three cases may the member re- 
turned be I'egarded as really representative of their interests. 
The only other case in w'hich backward tracts are included in 
iprovineial constituencies is that of the Agency Tracts in the 
noidh of the Madras Presidency ; but in this case they form only 
insignificant portions of the constituencies in question and the 
influence which can be exerted by their inhabitants is negligible. 
So far as administration is concerned, the arrangements vary. 
For example, in the Assam tracts the (Governor exercises effective 
control, although the areas are technically within the authority 
of Ministers so far as transferred subjects are concerned. In 
Chota Nagpur, Sambalpur, and the Santal Parganas, Ministers 
deal with transferred subjects substantially in the same w^ay as 
they do in the rest of the Province of Bihar and Orissa. In the 
other tracts all provincial subjects are reserved. 

128. The question now' arises what arrangements should be 
made for the backward tracts in connection w'ith the constitu- 
tional changes which we are pi’oposing. It may be found that 
in one or two cases, an area now notified as a baclrward tract is 
so advanced that the special treatment of the area need not be 
continued. To give an example which is not strictly speaking 
that of a backward tract, the excluded areas of the Central Pro- 
vinces are now regarded by the provincial Government as fit 
to be treated like other parts of the province (see Volume ■ I, 
paragraph 91). A case which will need special consideration, 
and which is strictly that of a backw'ard tract, is the 
Darjeeling district (see A^olume I, paragraphs 80, 171 and 172) ; 
the evidence given before ns as to this area was conflicting, and 
we think it desirable that the question whether it should con- 
tinue to he in any degree excluded from the normal constitutional 
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arrangerneiiio of Bengal sliouid be further considered in the 
light of the developments that we propose for the provinces. 
Another case in wJiich the A'iew pi'esented to us was not unani- 
mous was that of the British portion of the Ivhasi and dainlia 
hills in Assam. But apart from these, or some of these, we 
have no doubt that there are other tracts which must be ex- 
cluded from the general constitutional arrangements, and that 
special provision must be made for their administration. Wo 
would suggest, however, that the\' should be known in future 
not as “ backward tracts ” but as “ excluded areas.” The 
stage of development reached by the inhabitants of these areas 
prevents the possibility of appljdng to them methods of repre- 
sentation adopted elsewhere. Thej’- do not ask for self-determina- 
tion, but for security of land tenure, freedom in the pursuit of 
their traditional methods of livelihood, and the reasonable exer- 
cise of their ancestral customs. Their contentment does not 
depend so much on rapid political advance as on exjxinenced 
and sympathetic handling, and on protection from economic 
subjugation bj' their neighbours. 

129. The responsibility of Parliament for the backward tracts 
will not be disehai'ged merely by securing to them protection 
from exploitation and by preventing those outbreaks whicli have 
from time to time occurred within their borders. The principal 
duty of the administration is to educate these peoples to stand 
on their own feet, and this is a process which has scarcely begun. 
It is too large a task to be left to the single-handed efforts of 
missionary societies or of individual officials. Co-ordination of 
activity and adequate funds are principally required. The typi- 
cal backward tract is a deficit area, and no provincial legisla- 
ture is likely to possess either the will or the means to devote 
special attention to its particular requirements. Expenditure 
in the ti-acts does not benefit the areas from which elected 
representatives are returned. IMoreover, the most exteusivo 
tracts (if Burma be left out of account) fall within the poorest 
provinces. Onlj' if responsibility for the backward tracts is 
entrusted to the Centre, does it appear likely that it will he 
adequately discharged. 

The Constitutional Argument. 

130. This view is reinforced by a consideration of the con- 
stitutional proposals wliicli wc have made for the pj'ovince.s. Mr. 
Montagu and Bord Chelmsford thought that the ” typically back- 
ward ” tracts’* should be administered by the Governor.‘;. But 
the plan actually adopted was to entrust all the tracts — with the 
single exception of the Shan States of Burma — to the Governors 
in Council. So long as dyarchy exists, there is indeed no reason 
for taking any other course. But, if unitary ministries leplace 
dyarchicul executives, the quo.stion definitely arises whether such 
tracts should be included in the area of responsible govcrnmciu 
or completely removed from its sphere. 


*■ M/G Rcjjort, ]«m. J90. 
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131 . As we have said, we have no doubt whatever that for the 
really backward tracts, such -as those of Assam (except perhaps 
the Jiliasi and Jaiutia hills) the alternative of complete exclusion 
must be adopted. But we do not propose that thej^ should be 
placed, like the “ minoi' administrations,” entirety outside the 
borders of the (oovernors' provinces. This would involve un- 
nccessarj'’ expense and would be attended by other disadvant- 
ages. Some of the ” tj'^pically backwai'd ” tracts are very small 
in size ; all of them are in administration and development 
linked with the provinces ; though it is very deshable that the 
officers emplo 3 ?ed in them should be sjiecially qualified for the 
work. Thus, though exclusion from the sphere of the provincial 
Executives involves centralisation — for the Governoi'-G-eneral in 
Council is the only alternative authority to which they can be 
entrusted — the Central (Government should use the agency of 
the (Governors for their administration. The development of a 
consistent policy towards these tracts, based on a wide know- 
ledge and experience of their conditions, as well as the provision 
of funds adequate to implement it, are matters of the greatest 
importance. Another duty which might usefully be undertaken 
bjf the central authority responsible for the backward tracts 
would be the simplification of the many overlapping enactments 
which authorise special legislative and administrative procedure 
within them borders."^ By vii-tue of its control of the All- 
India services the Government of India would be able to obtain 
from the provinces officials familiar with local methods and 
languages. We contemplate that members of the provincial, 
and possibly of" the subordinate seiwices as well, should also be 
obtained from the provinces, wherever it is expedient that this 
should be done. 


Tracts not Wholly Excluded. 

132. But, putting aside those ai*eas at present included among 
backward tracts which might on fm'ther enquiry be found suit- 
able for removal from that category altogether, there will re- 
main other tracts which cannot be considered “ typically back- 
ward.” The general principle which we think should be applied 
is that whei'e the bulk of the inhabitants of a backward tract 
are so little advanced that representative institutions cannot be 
provided in their case, the treatment which we have proposed 
in the last paragraph for the Assam tracts should be adopted. 
On the other hand, where backwai'd tracts are more developed, 
though still unfitted to take their full share in the normal con- 
stitutional advance, different arrangements may have to be made 
in order to secure that they exercise such authority in respect 
of their own affairs as cii'cumstances make possible. The best 
and perhaps the only instances of this latter class are those of 


See our account of them in Vol. I, pp. 158—161. 
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Cbota Nagpur,* Satnbaiptir and the Santa! Parganas. Tiici^c 
areas, as we have said, have returned members to the Provincial 
Council, and. if they were entirely removed from the operation of 
the reformed provincial constitution in the s;une way as we pro- 
pose that the Assam Tracts should be, they would lose the posi- 
tion they now hold. On the other hand thc'^e areas are defieit 
areas (this is one of the reasons why we think they had better 
not remain under the provincial Government) and. the outlay 
which is necessary for their admini-stration and development 
ought to fall upon central funds in so far as they do not pay 
for themselves. 

133. It is evident, therefore, that these areas present a prob- 
lem which, as things are, calls for exceptional treatment. It is 
possible that in connection with some redistribution of provin- 
cial boundaries hereafter (see paragraph 38 above) a dilTcreut 
arrangement will suggest itself. We have already recommeudcci 
that the claim of Oriya-speaking areas (wliich would include 
Sambalpur) to be recognised as a separate unit should be 
promptly considered, and it may im that the ultimate solution 
for Chota Nagpur is that it should continue under the charge 
of the Government of Bihar, while forming a separate unit, 
with such institutions as arc suitable for its condition. But 
we must indicate what we think should be done in the mean- 
time. These tracts should continue to return representatives 
to the Bihar and Orissa Begislalnref ; the Governor, as the agent 
of the Governor-General in Council, will decide how far legisla- 
tion enacted at Patna should apply to them. They will De 
under the same s 5 'stem of taxation, for provincial purposes, 
as the rest of the })rovincc, and the provincial i-evemies raised 
within them must bo spent upon them. The additional fund.s 
needed must, as we have already said, come from central rev- 
enues. The administration of thes.e areas, as of other back- 
ward tracts, will rest with the Government of India, which 
will act through the Governor, hut we tliink that rnle.s .should 
be made to proA’idc how far the Governor in the exercise of 
his agency duties would act in consultation with Ministers 
of the province who would advise liim in the discharge of these 
responsibilities. 


The Madras Agency Tracts. 

134. The Madras Agency Tracts present a problem of a 
slightlv different kind. Our difficultv here arises, not from anv 

* Except, pcrli.ips the Govcmnicnt ost.ntc in the iSingliblnim district of Chot.i 
Engpiir vbich is cnilcd tbc Kolbmi. Tins nTO.n. it scemc. is a “ typically backward 
tmot.” — See Vol. XU, ^lomorandnm of tbc Bibarand Orissa Govcnimcnl, pages 
335. 339, mid 353. 

t These representatives should not take part in voting in the Bibnr and 
Orissa Legislature for the purpose of selcclinp the representatives of the 
province in the Eedem! Assembly. 'Tlie. tpicfs -«-i}i, under the proposal in 
paragraph 144 below, be directly reprcscnte<l in tbc Ferlernl Asrembly by 
nomination. 
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belief that these important tracts have enjoyed a real partici- 
pation in the existing Heforms, but from considerations of 
administrative convenience. The backwardness of these tracts 
seems to require that they should be completelj’- excluded and 
placed under a single administrative head. But some of the 
evidence we have heard points to its being undesirable to dis- 
sociate them from the districts of which they now form parts. 
If this is so, we would see no objection to these tracts being 
treated on the same lines as we have suggested for Chota 
Nagpur. 
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CHAPTER I.— TH.E CENTRAL LEGISLATURE. 

The Federal Assembly. 

135. We propose that, in place of the present Legislative 
Assembly, there should be constituted a new body, which we 
would call the “ Federal Assembly,” the members of which 
would not be directly elected bj"^ constituencies of voters, but 
would be mainly choseid, in proportions which we shall have 
to indicate, by the provincial councils themselves. The parts of 
British India which cannot ^e included within the areas covered 
by the provincial councils ' would also be represented in the 
Federal Assembly. A provincial council would select those whom 
the province sends to the .Federal Assembly by the method of 
proportional representation — a mode of voting which is quite 
familiar to Indian legislators, and which is employed with success 
and to general satisfaction in choosing committees from among 
their number. The iirovincial councils, however, would not be 
limited in their choice of representatives to serve at the Centre 
to members of their own bod}', though such members would be 
eligible. Anyone, man or woman, who was on the electoral roll 
for the province, might stand for election as a member of the 
Federal Assembly representing that province. If a candidate 
BO returned was already a member of the provincial council, he 
would not be disqualified from continuing to serve as such, if 
he was prepared to discharge the double duty, though his declared 
views on this matter might of course affect his chances of being 
chosen. The allowances provided for members of the Federal 
Assembly representing provinces would be charged on provincial 
funds, and would be non-votable. The election of the provincial 
contingent would be the first business of every new provincial 
council a.s soon as it had assembled and cliosen its President. 

The Federal Assembly would have a fixed life of five years. 
Tins corre.sponds to the maximum length of life which we pro- 
pose for the provincial councils, and therefore, .‘■n long as this 
'maximum continues to be attained, ilic choice of a provincial 
contingent to serve at the Centre will immediately follow each 
general election in the provinces. If, however, it should linjqvm 
that there was in some province, by the decision of the Governor. 
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a premature dissolution of the Council, the provincial contingent 
serving in the Federal Assembty would not change on that 
account; its authority to represent the province for five years at 
the Centre would remain, but its authority could not extend 
further than this, and consequently a new provincial delegation 
selected a newly elected provincial council would be required 
at the end of the quinquennium. If this principle was applied 
with absolute strictness, it might involve tw'o general elections 
in a province in quick succession, the second of them merely to 
secure that the new body of members sent up to the Federal 
Assembly should be chosen by a provincial legislature wliich 
was fresh from the polls. This w'ould be inconvenient and, in 
extreme cases, even absurd. To avoid such a result, it should be 
provided that when the time comes for a new Federal Assembly 
to be elected, an existing provincial council, if elected less 
than two years before, should be competent to select the pro- 
vincial representatives to serve at the Centre for the next five 
years. A provincial council w'hich has been elected less than 
twm years before the expiry of the normal five y'^ears’ period 
would not necessarily'^ come to an end in five y’^ears, but the 
Grovernor would have powei* to extend its maximum statutoi'y 
life so as to terminate at the end of the next quinquennium -, 
seven y’^ears w'ould thus be the extreme limit. 

The object of these airangements is to secure a return to the 
observance of the time-table of regular five-yearly elections 
after any intermediate dissolution. The geneml plan will 
appear more clearty if we give an illustration and assume 
dates. Suppose that the first elections for the new provincial 
councils take place at the end of 1931, so that, they meet in 
January, 1932. Each of them will at once elect the representa- 
tives for the province who will belong to the Federal ABsembly^ 
That Assembly and all the provincial councils wdll continue until 
the end of 1936, when the simultaneous general elections in 
the provinces will again take place ; and the next Federal 
Assembly will be constituted in January, 1937. If, however, 
the Governor of a particular province has found it necessary 
to dissolve his legislature prematurely, say in 1935, no further 
general election in that province will be necessary at the end 
of 1936, and the legislature in that province will be able to 
continue till the end of 1941, so that simultaneous general 
elections in all provinces may be resumed. 

Two Main Features. 

136. We have set out in the opening paragraph of this 
chapter the outline of our plan for the composition of the 
Federal Assembly, so far as members drawn from the 
Governors’ provinces are conceimed, so that its principal 
features may^ be at once apprehended. Those features essen- 
tiallyr involve (a) indirect election by the newly^-chosen members 
of the provincial councils, (b) the use of the single trans- 
ferable vote as the means of such election. We must now 
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develop the reasons wliich lead us to our conclusions on these 
two main points, and indicate some of the consequences of 
their adoption. 

Indirect Election. 

137. First, as to indirect election. In our first volume, when 
de.scribing the mode of composition of the Legi.slative As.-^embly, 
we have given illustrations to show the unwieldy and indeed 
extraorclinarj' size of inanj’^ of the existing constituencies re- 
turning members to it. Even if the ineraber.ship of the 
Assembly were increased to the maximum size comjjatible with 
its function as a deliberative and debating chamber, tlie average 
area and population to be represented bj’^ a single member 
would remain far too large for effective responsibility 
to constituents, and extension of the franchise would 
only intensify the difricult 3 r The point will be more clearh' 
apprehended if actual figures are considered. Assuming an 
Assembly of ICO elected members — a number which we con.'^ider 
too large for effective work under Indian conditions — each 
member w'ould rejireseut half a million people. A comparable 
unit would be the whole geographical count}' of Norfoilc. Those 
who are familiar with the difficulty of getting in touch with the 
electorate in a constituency in Britain, where jxjpulation is pre- 
dominantly urban and communications highly developed, will 
appreciate the unreality involved in the creation of such a unit 
of representation for India. But the compailson just made 
assumes .single-member constituencies and leaves out of account 
the added complication of communal i-epresentation. whether h}’ 
way of separate electorates (which involve overlapping afeas) oi- 
of reserved seats (which involve plural member constituencies). 
Either of these alternatives means that many constituencies must 
include Ihi'ee or four times the population and area referred to — 
some of them must be larger still where minorities arc scattered 
thinly. Tlie would-be member might well have to carry on his 
electoral cami)aign over an area as largo as Scotland and have to 
seek his constituents among a {x>pu}ation equal to that of Wales. 
Moreover, only a very limited number of places in the area 
will he reached by railway : most villages will be apjuoached 
by no metalled road : and the clector.s will, for the most part, 
be unable to take advantage of the printed word. It was, wo 
imagine, considerations of this .‘^ort wliich led the authors of 
the Joint Beport and the members of the 3‘'ranchise Committee 
to acquiesce in the ]fian of indirect representation at the Centre. 
The Joint Select Cornmitfee, sitting at Westminster in lOJO- 
and familiar with British methods, rejected the proposal, whicii, 
indeed, liad been opposed hv some members of the Government 
of India .and regarded by the otliers as defensible only as a 
temjKirary expe.dicnt. Wc venture, however, to think that 
a priori arguments against indirect election should not he con- 
sidered, especially in the light of recent experience, as con- 
clusive. It is indeed of great importance timt the individual 
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voter in India should have the training in pohtical responsibility 
which may come from going to the polling booth and deciding 
what candidate shall have his support. I’or this reason we 
should not be imepared to see the method of indirect election 
generally applied in electing the provincial councils. J3ut, after 
pi'ovincial councils have been constituted by'^ the direct choice 
of citizens of the province, it appears to us to be quite un- 
wai'i’anted to assume that training in citizenship will be im- 
peded by the adoption of a device for constituting the central 
legislature, which, having regai-d to the size of India, has such 
manifest advantages and avoids such obvious difficulties. It 
may be said that the method of composing the .Federal Assembly 
which we are suggesting will confuse the mind of the individual 
elector, since he well at one and the same time be choosing both 
a provincial representative and a member of an electoral college. 
The objection seems to us of theoretical interest rather than 
of practical substance. In our former volume, in chapters 
on “ The Voter and the Member and on “ Public Opinion 
in India,” f we have recorded our impression of the extent to 
which the less educated voter is learning the real meaning 
of politics. That he is beginning to learn we are quite ready 
to believe, but we feel confident that the distinction between 
All-India questions and provincial questions is not so clear to 
his mind as to justify the suggestion that he would be em- 
barrassed in his choice by the double function of the successful 
candidate. He votes, we assume, for the man he trusts, and 
he will trust him for both purposes. Representative institutions 
were devised as a means of getting over the difficulty ci’eated 
by the expanding size of states, and it appears to us to be in 
strict accordance both with the theory of representation and 
with the requirements of common sense to say that, when the 
total area to be provided for is so huge that dhect election 
would involve either impossibly large constituencies or an im- 
possibly^ numerous assembly, the solution is to be found through 
” Bledtion by the Elected ” — ^which is all that indirect election 
means. 


Federal Organs. 

138. If, therefore, the argument tuimed solely upon mechani- 
cal convenience, the case for constituting the Central Legislature 
of British India by indirect election would be a strong one. 
But, as we have shown in Part I of this volume, the argument is 
by no means so limited. If the central goveimment of British 
India is to develop on federal lines, the adoption of a method 
which will repi'esent the provinces as such at the Centre is 
extremely desirable. If the hope of seeing the Indian States 
included, by their own choice, in such a fedei-al union is ever to 


^‘Vol. I., Pait ni,.Ch. 1. 
t Vol. I, Part VII. 
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be realised, some such method of representing the units of 
federation in a central bodj', witlioiit dividing each of them up 
into a series of constituencies for central purposes, seems almost 
essential. Another point to which we attach importance is the 
establishment of a closer nexus between the member of the 
Poderal Assembly and the provincial council. Our observations 
tend to show that under the existing constitution there is little 
contact between the two categories of public representatives. 
This is partly due to the slight connection of the member of the 
Assembly after election with his constituency and his conse- 
quent tendency to think more of bis affiliation, communal or 
party, in the Assembly than of the interests of the province from 
which be comes. It is, we believe, essential to the working of 
the central government of so largo a country as India that the 
diversities of provincial needs and o]3inions should find real ex- 
pre.ssion in the Central L/egislature. All the evidence goes to 
show that at present the actions of a member in the Assembly 
are not, and in the nature of things cannot be, subject to any 
real control on the part of his constituents. The issues at Delhi 
arc too remote and unfamiliar for the average elector to appre- 
hend. Under the plan which we propose the repre.^entative at 
the Centre will know that his actions will be subject to the 
criticism of a body of provincial legislators and the result will, 
we believe, be the creatioii of an enhanced sense of responsibility 
in the member, and an increasing probability that good work 
faithfully done will be rewarded by the increasing confidence of 
the province in its central i-epresentatives. IMoreovor, the 
report of Mr. Layton has satisfied ns that this method of repre- 
senting the provinces at the Centre will greatly facilitate a plan 
for making available further sources of revenue for provincial 
purposes. 

An important piwt of Mr. Lajdon’s pro^xjsals is the constitu- 
tion of a Provincial Fund to be distributed among the provinces 
on the basis of population. The Fund will be fed bj" certain 
indirect taxes, which will be centrallj' collected. But though 
these taxes will be levied for the benefit of the provinces and will 
only be im]X)sed on the recommendation of a council consisting 
of the Provincial Finance Ministers, the ultimate responsibility 
for imposing them will rest with the newly constituted Assembly. 
As, however, the Central Government under the scheme will 
only have a very remote interest in the proceeds, a complete 
divorce between responsibilit\’ for taxation and responsibility for 
expenditure would iuevitabh' result, luiless the cent nil Assembly 
were directly representative of the provinces. Our own ])ro- 
posals for the reconstitution of the Assembly, wliile they are 
]n'iinarily based on other considerations, thus have the further 
advantage of meeting this difficulty and will facilitate the work- 
ing of the financial scheme. 
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Proportional Representation. 

139. The second feature of our proposal, to which, we attach 
very great importance, is the use by the provincial councils of 
the method of proportional representation in selecting members 
for the Federal Assembly. this means, while seeming 

adequate protection for all important minorities, we are able 
to get rid of specific provisions for separate communal represen- 
tation in the Assembly. Take, for example, the Muhammadans. 
We have already said that, in the absence of agreement between 
the two major communities, separate representation for Moslems 
in the provincial councils must continue and an adequate 
number of provincial seats must be guaranteed to them. It will, 
therefore, be open to the Muhammadan members of each pro- 
vincial council to secure that a proper proportion' of Moslems is 
returned to represent the province in the Fedei'al Assembly. 
The same opportunity will be available for the Sikhs in the 
Punjab, for the depressed classes, and, of course, for the caste 
Hindus or for anj^ substantial section of them. Whenever a 
body of distinct opinion is represented in a provincial council in 
sufficient numbers to produce a “ quota,’* it can make certain 
that a member satisfactory to that body will be returned to the 
Federal Assemhlj’^. At the’ same time the communal complexion 
of the provincial delegation is not absolutely fixed, for it is one 
of the advantages of the system of proportional representation 
that there are marginal seats the occupants of which are likely 
to be returned by the votes of members of more than one com- 
munity. On the other hand, if, as we hope, communal rivalries 
become assuaged, the system is equally available for the return 
of membei's to the Assembly, in due proportion and in accordance 
with the wishes of M.L.Cs., on a more general view of their 
merits and without seeking to preserve a pi'ecise ratio of com- 
munal distribution. But in either event — whether voting in the 
council is on strictly communal lines or not — the members 
returned to the Federal Assembly will all be the choice of the 
provincial council as a whole ; they will be sent to the Centre to 
serve the general interests of the prownce ; and they will have a 
new opportunity of learning the benefits of co-operation. And, 
however wide and deep communal divisions may remain, the 
constitution of the Federal Assembly will not have to provide for 
them by earmarking seats or classifying constituencies. Bach 
member of a provincial delegation wdll belong to the Federal 
Assembly by the same title, and will be answerable to the 
same body of constituents. This we regard as a great gain 
and a hopeful development. It must not be assumed that the 
system pi-oposed is new in India. A s 5 ^atem of proportional 
representation, following the model of that in use in the South 
African Parliament, has been constantly employed in the Begis- 
lative Assembly and the provincial councils for the selection of 
committees. No difficulty has been found in its practical opera- 
tion and the members fully understand it and appreciate its 
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advantages. It has proved its value in an Assembly where 
groups and parties are so numerous and fluid as to picclude ihc 
adojjtion of the methods familiar to u.s in the House of Commojis. 

The Size of the Federal Assembly. 

T40. Before considering in more detail the etiecis of the princi- 
ples laid down above on the composition of the Asscmbl\', it 
is necessaiy to indicate the number of members which we recom- 
mend. We think that a number between 250 and 280 would be 
suitable. This represents a considerable advance over the 
present membership of 145. Tf the method of election which we 
have suggested is to operate in such a way as to secure adequate 
representation for the smaller communities, some increase is 
necessai'y, and we think that this can be effected bj- the figure 
recommended. It will give approximately one member jier 
million inhabitants. This proportion would, of course, be absurd 
if the members were to be elected. directly, aird even if it were 
to be doubled, the constituencies would .still be much loo large 
for effective representation b}’’ that method. There are, however, 
strong reasons for not making the Federal Assembly too big. It 
may be asked wh}' India should be restricted to two or three 
hundred members when the British Parliament has to-daj- over 
six hundred and in the past has contained over seven hundred. 
Apart from the fact that mo.st experienced parliamentarians 
would agree that the numbers of the British Parliament are so 
high as to hamper its effective working, it must be remembered 
that the range of subjects of which the Federal Assembly will 
have cognisance is very much smaller than that which engages 
the attention of the House of Commons. The work which has to 
be done at Westminster is in India divided between the Federal 
Assembly and the provincial councils. Too large a body at the 
Centre would mean cither that effective work would bo impos- 
sible owing to prolonged debate or that a large jiroportinn of 
members would have little to do but to pass tbrough tlic divi.'iiou 
lobbies. Practical reasons, namely, the increased cost and ex- 
tended accommodation that would be involved, add weight on 
the same side. There is a further jxtint. We hope that in due 
course the Indian States will be represented in the Federal 
Assembly, in which event it may be expected that the numhers 
might ultimately grow to between three and four hundred. 
Finally, an nndxily large body at the Centre might tend to de- 
plete the provincial councils of experienced public men. or miglfl 
result in n lower standard of abiliW in the I^edernl As«:etnh]y. 

The Composition of the Federal Assembly. 

1 11. Wc must next consider in what proportion the Gover- 
nors' provinces and the other nnit.s of the Federation should he 
repi-cscntcd at the Centre. Hitherto the three Prcsidr-ncic.s, 
though .of very different size and [>opnlntion, have been treated 
substantially alike and allotted seats in cxccs.s of the number 
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given to the other provinces, although one of these .(the United 
Provinces) exceeds Madras in population and three of them (the 
United Provinces, Bihar, and the Punjab) are all more xiopulons 
than Bomba 3 ^ Moreover in the matter of representation these 
other provinces have been roughly graded on no clearly ascei'tain- 
able basis. While unwilling to suggest changes which can be 
avoided, we think that there are at least two reasons for basinsr 
the future distribution of seats on a definite and easily applicable 
principle. The fii’st is that we hope that there may be some 
adjustment of provincial boundaries, and the second is that the 
creation of the Federal Assembly involves the conception of the 
admission at some time or other of the Indian States. When 
this stage is reached, it is clear that the distribution of seats 
on a basis of history and prestige would raise grave difficulties. 
We, therefore, recommend the adoption of a population basis 
for fixing the number of seats to be allotted to each province. 
We consider that the allocation of one seat per million inhabi- 
tants will provide a convenient general principle, though neces- 
sarily it cannot be applied with absolute rigidity, especially in 
the case of the smaller units. In addition to the members repre- 
senting the Governors’ provinces, the minor provinces and the 
excluded areas, there will be an official element. Members 
of the Governor-General’s Council will be ex-officio members, 
and we consider that the Governor-General should have power 
to nominate not more than twelve other officials, chosen' because 
of their connection with the departments of the Central Govern- 
ment, in order that the point of view and experience of the 
Administr-ation ma 3 '^ be adequately represented. 

Representation of the Governors’ Provinces. 

142. We have indicated the method whereby the members 
representing the Governors’ provinces in the Federal Assembly 
will be selected, and the importance which we attach to their 
being elected by the provincial councils as doing away with the 
need for separate electorates for the Oenti'e, At the same time it 
is in our view^ essential that important minority communities 
should feel assured that they will be able to obtain the repre- 
sentation to which they are entitled. This is secured not by 
laying down certain communal proportions and allocating seats 
on that basis to various communities, but by the manner in which 
the provincial councils have been composed. Our recommenda- 
tions set out in Part II have been framed with due regard to the 
double purpose which the legislative councils are designed to 
fulfil' in the constitution. They are, at once, representative 
bodies for the purpose of provincial self-government and electoral 
colleges for the Federal Assembly'. 

Communal Result. 

143. While it is our hope that in coui'se of time representa- 
tives will be selected for the Federal Assembly solely for their 
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fitness t<) serve irrespective o£ their cojnmuna! affilia- 
tions, we recognise that this is at present a counsel of perfec- 
tion. In order that some idea of the po.s.sib]c composition of 
the Federal Assembly may be gained, we have made an estimate 
of the probable proportions of seats which would be filled by 
members of the various communitie.s in a Federal Assembly (com- 
posed as suggested above, and chosen by the method of proi>or- 
tional representation bj' provincial councils constructed as sug- 
gested in Part II, Chapter 2 above), if it is assumed that the 
voting in the provincial councils goes on strictly communal lines, 
that is to say, if every elector in the provincial councils, in using 
first and succeeding prefei-ences, gives prioritj- to all candidates 
of his own communitj'. The calculation is made without taking 
any account of the jxissible presence in the provincial councils of 
an element nominated at the discretion of the Governor (out- 
side the fixed number of seats) in accordance with the suggestion 
in paragraph 92 above. The precise cfTcct of the presence of a 
small clement of this land in the provincial councils on the com- 
position of the Federal Assembl3- is clearly not predictable, but 
thei'e is nothing to lead one to su.spect that it would make an3' 
material difference to the proportions estimated. We have also 
assumed that the members in each provincial council filling 
special constituency seats (Commei-ce and Industry, etc.) will ho 
divided between the different communities in about Ihe same 
proportions as at present. 

On these assumptions, we should expect that those seats in 
the Federal Assembly which are filled by election by the legis- 
latures of the Governors’ pi'ovinces would be divided among 
the different communities approximately as . follows : — Non- 
Muhammadans. other than Depressed Classes, just over 50 per 
cent.; Depressed Classes, 10 per cent.; Sikhs, 2 i>er cent.; 
Muhammadans, 30 per cent. ; Indian Christians. 1 per rent. ; 
Anglo-Indians, nil; and Europeans 5 i)cr cent. 

Actuall}' about 5 per cent, of the total number of such seats 
would be indeterminate in the sense that it could not be pie- 
dicted with certainly, even on the assumption of strictly com- 
munal voting in the provincial councils, exactlj’ how tliese few 
marginal seats would be filled, and the\f have been left out 
of account in making the above estimate. There is tluis a 
limited number of scats in which there is scope for variation. 
But examination of the figures shows that it is verv unlikely 
that t]ic,Y could produce anj’thing but exceedingly small changes 
in the above proportions. 

It will be scon that with two exceptions adequate representa- 
tion is secured to all minorities. The exceptions .are the Indian 
Christians and Anglo-Indians. The former are only certain of 
representation from Jifadras. hut there i-^ a strong ]n-obability 
that mcmbei-s of that communit.v would he nominated ns re- 
presentatives of the excluded area'; referred to later. 3t i‘;, 
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however, clear that the Ang^lo-Indians cannot depend on ob- 
taining anj”^ representation at the Centre, if they have to rely 
on the votes of naembers of their o\vn community, and it is 
quite impossible to inci'ease their representation in any pro- 
vincial council to a degree sufficient to ensure this result. We 
are, therefore, driven to make an exception from our general 
scheme, especiallj' in view of the particular interest which this 
community has in certain of the central services, and to recom- 
mend that twm seats should be secured to them in the Federal 
Assembty by nomination, if they should fail to attain this 
number by election. 


Representation of the Other Provinces and Excluded Areas. 

144. We recommend, as we indicated in Part III, that the 
North-West Frontier Province should be represented in the 
Federal Assembly by four members, three representing the Mos- 
lem community and one the Hindus. This is in excess of the 
number to which the xR'ovince would be entitled on a strict popu- 
lation basis, but in view of the necessity of securing representa- 
tion to the very small non-Moslem population without doing an 
injustice to the majority, and also of the particular interest of the 
province in central matters, we think it a reasonable allocation. 
The constitution which we have proposed for the province in- 
,volves the creation of a legislative council. We should like to see 
the representatives to the Federal Assembly chosen by the 
method of indirect election recommended for the G-overnors’ pro- 
vinces. In view, however, of lack of famiharity with electoral 
methods, the sj^stem may be found too cumbersome for im- 
mediate adoption in the province, and it may for the present be 
necessary to fall back upon nomination by the Chief Commis- 
sioner, though we should strongly prefer that he should, before 
nominating, obtain the views of the North-West Frontier Pro- 
vincial Legislature. In the case of British Baluchistan, where 
we have not proposed a legislative council, one member should be 
nominated by the Chief Commissioner after ascertaining the 
views of the leading men of the province, in Jirga or otherwise. 

Coorg should have one member elected by its Legislative 
Council. The provinces of Delhi and Ajmer Merwara should 
also each have one member in the Federal Assemblj^. The 
Delhi representative should be elected by the members of the 
Municipal Council and Dis-trict Board in joint session. For 
the present the representative of Ajmer Merwara should be 
nominated by the Chief Commissioner after ascertaining the 
views of responsible citizens. The Governor- Deneral should 
nominate eleven members to i-eiiresent the poiiulations of the 
backward tracts. In view of the fact that the expenditure in 
these areas will be met from central revenues to which they 
contribute, and in view of the need for a progressive policv so 
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that in lime they maj' be fitted for a measure of self-eovern- 
ment, it is most desirable that their requiremerus should be 
put forward b}* persons qualified to speak with knov.Iedge on 
their behalf. 


Final Result. 

145. It is possible to make a reasonabh- clo.se estimate of the 
probable communal proportions among the members from the 
Chief Commissioners' provinces, the baclcward tracts and the 
official members. Adding the.se and tho two Anglo-ltuiian seats 
to the seats filled from Governors’ provinces, wc should expect, 
on the assumptions made above, that the total number of seats 
in the Federal Assembly would be divided approximately' as 
follows : — ^Non-Muhammadans, other than Depressed Clas.=cs. 
50 Iter cent. ; Depressed Classes, 8 per cent. ; Sikhs, 2 per cent. ; 
Muhammadans, 28 per cent . ; Indian Christians and Anglo- 
Indians, slightly over and slightly' under 1 per cent, re.spectively ; 
and Europeans, 10 per cent. 

The j)roportion of Muhammadan members among the total 
of the Indian members, on this estimate, corresponds very 
closely' to the similar proportion in the present Legislative 
Assembly (about 31 per cent, in each case). We have felt 
bound to give estiraat-es of the above character, in order that 
there should be no misapprehension as to tlie scale of reprc.=enta- 
tion which minority' communities' could secure for tliemsclvcs 
in the Federal Assembly under our proposals ; but it is. of course, 
one of the objects which wc have in view in pro^josing the use 
of proportional representation, that there .should no longer be 
stereotyped communal representation in the Central Legislature, 
and it is much to be hoped that voting in the provincial legisla- 
tures for the selection of their representatives at the Centre will 
not follow slricfly communal linos. 

Bye Elections. 

146. It has alw<ay's been recognised that one of the difficulties 
of the .system of proportional representation is to decide by what 
method casual vacancies should be filled. Various expedients 
have been adopted, but we think that none of them is applicable 
to the particular circumstances with which wc are dealing. Wc 
consider that the best method, at all events for the jiresent, is 
that vacancies caused by death, resignation or other cau.se .should 
be filled in the case of I'cprcsentatives of the provinces by the 
Governor nominating a jierson who will in his opinion best take 
the place left viicant. It may be that later on it will be possible 
to establish a convention -whereby the councils would fill the 
vacancy by selecting a representative of the community or p.arty 
to which the late member belonged or even to adopt one of the 
devices in use elsewhere, but until some e.xperience of the manner 
in which the system works is obtained, it soerns to us impassible 
to uo bevond our recommendation. 
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The Council of State. 

147. It has been generally admitted in evidence before us that 
the Council of State has plaj^ed a useful part in the evolution of 
representative government in India. Its present constitution, 
however, is not easy to reconcile with the federal principle 
which we have adopted in framing our px'oposals for the Indian 
constitution. It owes its present position in the constitution 
largely to the Joint Select Committee which, contrary to the 
recommendations of the authors of the Montagu-Chelmsford 
Eeport, explicitly proposed to make it “a true second cham- 
ber.”"^ Whatever may be the precise significance of the phrase, 
it is clear to us that the Joint Select Cpmmittee was thinking 
in terms of British parliamentarism and desired to form a 
body which should perform functions' similar to those of the^ 
House of Lords in the British constitution. We have already 
stated our view that the parliamentary model is not the one most 
likely to be found suitable for the Central G-overnment in India. 
We are therefore not constrained by the reasons which appealed 
to the Joint Select Committee. 

As a rule, where a bi-cameral system is adopted in federal con- 
stitutions, the object aimed at is to provide a means of giving 
to the constituent units an equal voice in deciding certain ques- 
tions of policy of the federation. The Lower House is generally 
composed of representatives elected by constituencies formed on 
some basis such as population, whereas the Upper House or 
Senate contains an equal number of representatives from each 
of the constituent units without reference to their size. The 
United States of Ameiica affords a good example of this. 

The method which, owing to the special circumstances of 
India, we have found it proper to recommend for the Lower 
House or federal Assembly already contains to some extent the 
senatorial principle, in so far as the members are elected by 
federal units and not by constituencies of primary electors. By 
a system of Committees on which each province would be equally 
represented, it could easily" be utilised for dealing with questions, 
in deciding which it is desirable that each federal unit should 
have an equal voice. There is, therefore, theoretically no suffi- 
cient reason for the retention of a Second Chamber, apart from 
the desire to bring to the counsels of the nation elements un- 
likely to be found in the Lower House. 

There is also a further difficulty. We intend that in due course 
the federal Assembly should develop into an All-India body con- 
taining representatives of the Indian States. It would clearly be 
anomalous to retain, indefinitely, a Second Chamber, repre- 
sentative of the elements of British India alone, to revise the 
decisions of an All-India Assembly. On the other hand, the 
enlargement of the present Second Chamber by the addition of 
Euling Princes or other representatives of the Indian States 

* ^See Vol. I, Part II, Ch. 2, para. 140, and Ch. 8, para. 174. 
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would in%’oIve difBcuItie? of selection, cspocialh- in viev.* of t’nc 
desirabiliW of not unduly increasing its sis'c. In any case it 
is .somewhat premature to expre.=:.s any deGniie opinion as to 
the practice hi liU- of such a pro|>osal. 

Reasons for its Retention. 

148. There are, on the other hand, weighty reasoins for retain- 
ing the Council of State as an integral part of the Central Gov- 
ernment. It contains members of experience and distinction who 
have made valuable contributions to the discussion of public 
affairs. The Council of State has been a .steadying influence 
during a difficult transitional i^eriod. We are also inipre.'^sed by 
the fact that no demand for its aboliton has been brought to our 
notice. In the stage upon which India i.s now entering she will 
need all her resources of statesmanship and experience. There 
is much to be said against abolishing on purely theoretical 
grounds a piece of constitutional machinerj- which has worked 
well at a time when great changes are beitig introduced, the 
effect of which cannot at present be estimated. We are therefore 
of opinion that the Council of State should be retained with it.'^ 
present powers. 

Composition of the Council of State. 

149. The Council of State is, at present, composed of 0(f 
members, 33 of whom (disregarding the special representative of 
Berar) ai-e elected, while the remainder arc nominated by the 
Governor-General. Of the latter not more than 20 may be 
officials. We propose that the numbers and proportions between 
elected and non-elecfed should be left unchanged. 

At present the roll of electors for the Council of State is based 
on elaborate rules wdiich lay down a number of qualifications for 
electors differing from province to province. The right lo vote 
depends in the main on the possession of wealth, status, or on 
past occupation of some public post, such as the chairmanship 
of a rauniciiJal hoard. Despite the vaidety of qualifications, the 
number of electors amounts onl,y to just over 32,000, which will 
be reduced on the separation of Burma from India to little more 
than 17,000. The rules also provide for communal clecforale.s, 
and for special representation for commerce and industry. It is, 
we think, clear that considerable difliculty was found in form- 
ing an electorate, and we consider that the basis of representa- 
tion is altogether too narrow. We had very little, if any, evi- 
dence on the subject, and it is impossible for us from the infor- 
mation at our disposal lo judge how far any alteration of tlie 
electoral qualifications would continue to bring to the Counei) 
men possessing the attainments and experience v.diich arc 
desirable. We have had no constructive suggestions, and should 
desire, therefore, not to do more than indicate a po«eihlo com- 
position of the Council of State. 
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Allocation of Seats in Council of State. 

150. In confoi'inity with our general scheme we think that 
seats in the Council of State should be allotted to federal units, 
and that the number allotted to the Governors’ provinces should 
be, with some exceptions, distributed equally. We suggest that 
three seats should be allocated to the minor provinces, viz. : — 

One to the North-West Frontier Province ; 

One to Delhi Province (The member might well be a 
Moslem when the representative in the Federal Assembl 3 ^ 
is a non-Mubammadan, and vice versa) ; 

One to be selected in turn from British Baluchistan, 
Ajmer Merwara, and Coorg, 

In view of the extent to which matters of trade, commerce, 
and finance are central subjects, and occupy the attention of the 
Central Degislature, and the desirability of experience in these 
subjects being available, we suggest that in each of the cities 
of Madi'as, Bombaj'' and Calcutta one member repx-esent- 
ing British and one representing Indian commerce should be 
chosen under rules by the appropriate organisations. We con- 
sider that the former differentiation in numbers in the Assembly 
in favour of the three Presidencies w'as due, apart from historic 
reasons, to the iiossession by those jirovinces of these thi'ee great 
cities, and it is not unreasonable that in a federal constitution 
these cities and their interests should receive special repre- 
sentation. 

We recommend that each Governor’s province should be 
represented in the Council of State by three members, and we 
suggest alternative methods for their election. If Second Cham- 
bers are constituted in the provinces, the representatives of a 
province in the Council of State might be selected bj' the mem- 
bers of those bodies, a similar method of propox'tional represen- 
tation to that used in the elections to the Federal Assembly 
being employed. If, on the other hand, no Second Chambers 
are cx*eated, the members of the Council of State might be 
elected b 3 ' the members -of the provincial councils, the same 
method of pi*oporfcional x-epresentation being employed. 

Qualifications lor Membership. 

151. Whichever method may be adopted for the selection of 
repx'esenlatives, we think that I’ules should be made laying down 
certain qualifications for candidates, directed to securing the 
possession by them of experience and status. A list of qualifi- 
cations might be drawn up somewhat on the lines of those for 
electors to the Council of State under the pi’esent constitution, 
but perhaps less wide. They should be in our opinion such as to 
bring to the Council of State the qualifications of distinction, 
leadership, authority, and experience; for instance, distinguished 
members of the Services, ex-Judges, and ex-Ministers, besides 
those who have gained honour in other walks of life, would we 
think be the kind of candidates desired. 
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As regards uominated uuembers, v.x* consider thal the 
Governor-Genei-al should have the right to nominate not less 
titan 20 officials, though it might well he that this right would 
seldom be utilised to its full extent. Witti regard to the 
other nominated members, we consider thar the Governor- 
General, while quite unfettered, should have regard to the 
desirability, in view of the fact that labour legislation is a central 
.subject, of including representatives of organi.=ed workers in 
industry. ' We consider that there should be no sex disqualifi- 
cation for membership of the Council of State. ^lemhers of the 
Governor-Generars Council should have the riglit to speak in 
either House, but should onlj' vote in the Council of State if 
thev have been nominated as members by the Governor-General. 

Seven years’ life suggested. 

152. The Ck>uncil of State has Jiitherto had a life of five year.-- 
as compared with the three years of the Hegislative A.sscinbly. 
Wo have already proposed to extend the life of the Assembly- to 
five years. In most constitutions a Second Chamber is given 
a longer life than the Lower House. There is, we think, much 
to be said against bringing all legislative bodies in India to an 
end at the same time. While we have proposed that the term 
of the Pedcrol Assembl}' should coincide with those of the ]iro- 
vincial councils, we think it desirable that the Council of State 
should not do so. We therefore suggest that the new Council 
of State should be elected at the same time as the new Federal 
Asserabl}’, but should have a. life of seven years, so that after the 
first elections the two Houses will be reconstituted at different 
intervals. 

Powers of the Central Legislature. 

153. We will now proceed to deal willi the legislat.iv«; and 
financial powers of the Central Legislature, leaving to a later 
chapter the question of its relationship to, and influence on, the 
Central Lxeculive. The Federal Assembly will inherit all the 
powers of its predecessor, and the proi^o-sed change in the method 
whereby the Council of State is elected does not entail any 
alteration in its constitutional authority. Wc shall indicate 
later additional functions to be performed by the Federal 
Assembly in the sphere of finance. The changes which wc liave 
proposed in the method of comjx)5ition of the.^e bodies are. 
however, dictated our conception of the future constitution 
of India. A.s that develops, there will, we conceive, be a gradual 
alteration in the range of duties to be perfonned by the Central 
Legislature. While the immediate changes arc not great, there 
are future possibilities which ma}’ be far reaching and the 
nature of which we shall indicate. 

nature of its Legislative Powers. 

154. The Central Legislature has power to make laws for all 
persons, courts, places and things within British India, for all 
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subjects of His Majestj^ and servants of the Crown within other 
parts of India and for all Indian subjects of His Majesty without 
and be 3 ’'ond^ as well as within, British India. These wide powers 
are subject to certain qualifications set out in section 65 of the 
Government of India Act. A further important limitation is 
that contained in section 67 whereby the previous sanction of 
the Governor-General is I'eguired for- the introduction of any 
measuz’es affecting 

(a) the public debt or public revenues of India or impos- 
ing anj'^ charge on the revenues of India 

(b) the religion or'rehgious rites and usages of any class 
of British subjects in India ; 

(c) the discipline or maintenance of any part of His 
Majesty’s military, naval or air forces; 

(d) the relations of the Government^ with foreign princes 
or states ; or anj’^ measure 

(i) regulating any provincial subject, or any part of 

a provincial si^ject, w'hich has not been declared by 
rules under the Act to be subject to legislation bj'’ the 
Indian Begislature, ' 

(ii) repealing or amending any Act of a local legis- 
lature , 

(iii) repealing or amending any Act or Ordinance 
made by the Governor-General. 

As we have stated, we do not propose to make any alteration in 
tliese powers, but we shall indicate later the extent to which the 
Governor-General will be authorised to overrule the decisions 
of the Central Hegislature and to legislate by Ordinance on occa- 
sions of emergency. We have already stated in Part II, Chapter 
2 that we desire to retain the provision of the existing Act which 
effects, without resort to litigation, a proper distribution of 
legislative power between the Centre and the provinces. There 
is, therefore, no need for us to consider now upon what pfiqri- 
ples in the future a more strict delimitation should be based. ^ 
may well be that, as the federal system takes shape and especi- 
ally if the adhesion of a number of Indian States should take 
place, the matter may have to be reconsidered. It may be 
observed that by changes in the statutory rules it is possible -to 
introduce modifications without a new Statute. 

155." In actual fact to-day .the ^ Central Hegislature deals with 
two distinct classes of legislation, one of which affects British' 
India only; the other class, while of operative effect only in 
the parts of India under British rule, in reality affects matters 
of All-India concern. We may give as an example of the -first 
class the Child Marriage Eestraint Act of 1929 (commonly called 
the Sarda Act) and of the second the Indian Currency Act of 1927 
and the various tariff measures. It is clear that Rt a later stage, 
if and when Indian States have entered the Federation, special 
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arrangements •would have t-o be made if these two difTerent 
classes of legislation were to be dealt with by the same Jegisla- 
tive body : but this does not call for consideration at present. 

While wc do not %vish to propose any alteration of the law 
which would restrict the range of the legislative jwwer of the 
Centre, %ve consider it probable that in future the first catogoiy 
•^vill more and more come to be left to provincial legislatures. 
Already, a provincial council can undertake, with the Governor- 
General’s previous sanction, legislation on a subject which i'; 
allotted by the devolution rules to the Centre-! : we should 
expect that the ne-w provincial legislatures would seek to make 
a wider use of this power, and that the sanction of the Governor- 
General would be more (recly given. For instance, there is at 
the present time great difficulty in passing measures afTccting 
social and religious customs in the Central Legislature on 
account of the wide diversity of conditions in India. One pro- 
■vince may he ripe for change, while others still cling to their 
ancient ways. One pro-vince may be deeply interested in secur- 
ing a reform, wdiile others are not affected by the evil to be 
remedied. Wc think that in the past this has tended sometimes 
to restrict advance to the pace of the least -progressive province. 
We should like to see a more extended use made of a method 
familiar in Britain in the sphere of local government whereby 
Acts are passed b 3 ' Parliament which require to be “ adopted 
b}*- a local authority before they can come into force in its area. In 
a similar way, the Central Legislature might usefull}- exercise its 
present powera by passing enabling Statutes which would be 
subject to adoption by resolution of a provincial legislature. It 
ma}' well be that in this -^vaj^ the Central Legislature could assist 
in extending desirable reforms without obliging all parts of India 
to ad%\ance simultaneously. 

The Question of Discriminatory Legislation. 

156. Spokesmen of various minorities, religious and racial, 
have urged before us that the powers of Indian legislatures should 
be .so defined in the governing Statute as to exclude the pos.si- 
bilitj' of discriminatorj^ legi.slation bj’ making it invalid. Among 
the documents submitted to us, some detailed memoranda on this 
subject were prepared -udiich we have carefullj’ studied. It was 
represented to us bj- the European As.sociation and the Asso- 
ci.ated Chambers of Commerce that constitutional .safeguards are 
required against legislation, central or provincial, which discrimi- 
nates against pai-ficular sections 'of the comraunitv in mat tens 
of taxation, trade or commerce. On our siigge.slion the two 
bodies submitted to us drafts of clauses which the}- would de.«ire 
to be enacted to secure their objects. We have given careful 
consideration to their proposals, but there are objeeiion.-? 
to securing protection b^y the. means tlie}’ suggest t-o which we 
can find no answer. I^Iany other interests have asked for similar 




t Sec Vol. I, para- 16.3, 
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constitutional safeguards and we are clear that statutory pi'otec- 
tion could not be limited to particular minorities, or to dis- 
-crimiuation in matters of trade and commerce only. The 
statutory provision would therefore have to be di'awn so widely 
as to be little more than a statement of abstract principle, afford- 
ing no precise guidance to courts which would be asked to 
decide whether a particular group constituted a minority, and 
whether the action complained of was discriminatory. Moreover, 
having regard especially to the ingenuity and persistence with 
which litigation is carried on in India, we should anticipate that 
an enactment of the land w^ould result in the transfer to the 
law courts of disputes which cannot be conveniently disposed of 
by such means. It has always to be remembered that, if a law 
court has jurisdiction to dispose of well-founded claims based on 
solid grounds, it is also bound to listen to far fetched complaints 
with no real substance behind them. These objections are deci- 
sive against the proposal to prevent discriminatory legislation by 
attempting to define it in a constitutional instrument. 

Safeguards for Minorities. 

167. Safeguards for minorities must therefore be provided in 
other ways. The}’ are needed not only in reference to legislation, 
but also in the field of executive action. We have set out in 
paragraph 36 of Part I our view that such protection is abso- 
lutely necessary. But the only practical means of 2 n'oviding it is 
by the retention of an impartial power residing in the G-overnor- 
General and .the Governors of provinces for the piu’pose, and in 
laying upon them by the terms of their Instruments of Instruc- 
tions a specific mandate to use this power in all i)i'opsr cases.! 
In pursuance of this view we haA’-e recommended in paragraphs 
50 and 97 that the Governor should have J)OA^^e^s, independently 
of the Auew’^s of his Ministr}’^, to prevent legislation which in- 
voIa’CS serious pi-ejudice to one or more sections of the com- 
munity as compared with other sections. The Governor-General 
is armed with a similar power in relation to the Central Begis- 
lature. 

Democratic government, while based on the rule of the majo- 
rity, depends for its general acceptance on due regard being shown 
to the inteiiests of minorities, and we are slow to believe 
that, with the increasing opportunities now opening to the 

t The present Instrument of Instructions specially requires and charges a 
Governor “ to see that no order of your Government and no Act of your legis- 
lative council shall be so framed that any of the diverse interests of or arising 
from race, religion, education, social condition, wealth or any other circumstance, 
maj' receive unfair advantage, or may xmfairly be deprived of privileges or 
advantages wliich they have heretofore enjoyed, or be excluded from the enjo3'- 
ment of benefits wliich may hereafter be conferred on the people at large.” AA’'e 
have not been able to trace any express direction to the same effect in the Instru- 
ment of Instructions to the Governor-General, though, of course, he acts on tliis 
principle. We thinlc it is a matter for consideration whether, in his case also, a 
clause should be inserted in the Instrument. 
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legislatures of India, it wiil not be n[>preei:itf-d iiow greatly 
progress depends upon satisfying the reasonable claim to etjual 
rights of these minorities whether British or Indian. 

Financial Powers of Legislature and Division of Resources 
between Centre and Provinces. 

158. We have already given in Cli. 0 of Part V of A'ohnno I 
a full account of the powers of the Central Tjegislaturc in rela- 
tion to finance, and in Part VIll of the present volume our 
Pinancial Assessor lias reviewed and analysed in great detail 
the whole subject of India’s financial po.'^ilion. Many of Mr. 
Layton's suggestions, valuable as they will certainly be to the 
authorities concerned, necessarily travel somew’hat beyond the 
range of our constitutional enquiry, tliough not beyond the 
proper range of his investigation. We are not required, nor are 
we comf)etent, to express an opinion on such matters as his 
estimates of future revenue and expenditure, which he has used 
for the pui'pose of illustrating his scheme, or on his suggestions 
regarding the imposition of fresh taxation. Wc do, however, 
accept and full}' endorse the general principles of his scheme for 
the divi.sion of resources in British India between the central and 
provincial Governments. In this chapter we are concerned only 
with financial alfairs in so far as they affect the constitutional 
position of the Central Legislature. 

It is of tlie greatest importance that the actual financial posi- 
tion of the central and provincial Governments should be clearly 
understood; because success or failure in constitutional experi- 
ments depends largely on the extent to which those who have 
to operate them are provided with adequate revenues. The 
Montagii-Ghelmsford Pefoi'ms effected a division between central 
and provincial finance and allocated separate sources of revenue 
to each. This Avas an essential element in the work of decentrali- 
sation which was then inaugurated, l^ut the revenues allotted 
to the provinces have proved insufilcient and inelastic. If is, 
we believe, Autal to the success of the next stage in the develop- 
ment of Indian self-government that, while tlie Central Govem- 
ment should be able to meet its responsibilities, the provinces 
should command adequate resouices. !Mr. LaA'ton's re|K)rt shows 
the essential factors in this situation and their relation to the 
constitutional issue. He points out that it i.s not ]x>ssiblc to 
make good the deficiency without drawing upon Jiew taxes, a 
considerable number of whicb should for various reasons be 
imix).sed and collected by a central nidhorify. The revenue 
raised by such taxes might be distributed to the provinces Ijy 
means of a system of grants in aid by the Centre to tlie provinces. 
But tliis would inA'oIve some measure of central control a.nd 
would run counter to the whole trend of constitutional develop- 
ment which we are recommending. We are ende.a%onring to 
complete the process of decentralisation by constituting the pre- 
vinces as self-governing units in a federation. Financial auto- 
nomy is essential if this is to be done. 
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159. We are therefore persuaded that ,the scheme suggested 
in Mr. Laj'ton’a report for the constitution of a Provincial Pund 
offers the most satisfactory means of ensuring adequate resources 
to the i>rovinces without infringing their autonomy. This fund 
will be fed by the product of taxes, voted by a Federal Assemblj' 
I'e presenting provincial units, but collected centrally. Conse- 
quently, we propose that in the financial sphere the Federal 
Assemblj’^ should perform a dual function. It should be not only 
the representative bodjf for the purpose of imposing taxation for 
the needs of the Central Govei'nment of voting estimates and of 
controlling expenditure at the Centre, but also a federal instru- 
ment for raising the necessarj'^ additional funds for the pro\incial 
governments. One of the reasons which have led us to I'econstruct 
the Central Legislature on a basis of representation of federal 
units is that a body so formed will be suitably composed for 
performing this function. The Council of State will, as hitherto, 
be restricted in regard to finance to passing or rejecting Moiiey 
Bills relating to central revenues and will have no concern with 
the Provincial Fund Bill. We will now proceed to consider the 
financial powers of the Federal Assembly m its double capacity. 

Powers of Taxation. 

160. The power of initiating measures of taxation for central 

pm'poses will, as heretofore, be vested exclusively in the Execu- 
tive, but all such measures must be pa-ssed by the Federal 
Assembly and also by the Council of State. Both bodies have 
full power to amend or to reject any such measure, but the 
present provision would continue that where the Governor- 
General considers that its passing is essential fo^b'-the safety, 
tranquillity or interests of British India or any part^ishqreof, 
he may certify the measure which thereupon has all the fbree 
of law. \ 

It has been a general practice in India to vote annually all 
the principal taxes except customs duties. This appears to have 
originated in a desire on the part of the Assembly to follow the 
practice of the British Parliament whereby one direct and one 
indirect tax has been voted annually. It is enough to say that 
the reasons which led to this practice in the British Parliament t 
do not appear to have any application to India and, while we do 
not make any specific recommendation on the point, there would 
seem to be no constitutional reason to-day why there should be 
an annual Finance Bill when there are no changes in taxation. 

i 

Estimates and Supply. 

161. As regards the voting of the Estimates, the division 
between votable and non-votable charges will remain as at 
present. Certain charges, such as cost of defence, the debt 
charges and the salaries of All-India seiwices, have been hitherto 
exempt from the need of an aflirmative vote. This distinction has 


t See Vol. I, Part 'V',- cli. 6, paxa- 428. 
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notin practice 0])eratef1 as an impediment to free criticism in the 
Assembly of the general administration of the service^; concerned. 
The Assembly has full power to reject or to make “ cuts ” in 
the votable items of expenditure, but the Governor-General in 
Council has power to restore such demands where he considers 
they are e.ssenfial to the discharge of his responsibilities. We 
propo.se no alteration in this regard. 

Standing Finance and Public Accounts Committees.! 

162 . The Assembly exercises its influence over finance b}' a 
Standing Finance Committee which is presided over by the 
Finance Member and is a pm'el3' advisoiy bod3'. The Executive 
has, however, rareh’’ if ever ignoi'ed its advice, nor has the 
Asserabl5' ever dissented from its views. Its appointment docs 
not rest on an}^ statutor3' provision. We consider that it has 
proved a useful piece of raachineiy, and that it should be re- 
tained. The Public Accounts Committee of the Legislative 
Assembly, which is a statutory body, performs functions very 
similar to those of the coiTesponding Committee of the I-lou=e of 
Commons, and we suggest no change. 

The Provincial Fund. 

163 . As we have already indicated, we suggest an exten.^^ion 
of the activities of the Central Legislature in the sphere of fin- 
.ance by making the Federal Assembl3' the instrument whereb3’ 
additional i*evenues will be raised for and distributed' among the 
provinces. The scheme which is set out in detail in Part VILL. 
the Report of our Financial Assessor, starts with the recogni- 
tion of the necessit3' for providing greater financial resources for 
the provinces. The proposal involves, inter alia, the assigning 
to the provinces of the proceeds of certain indirect taxes -which 
would be collected and administered centrall3’. The sources of 
revenue wliich would be thus assigned to the provinces would 
be stated in a statutory rule. The result of placing a source of 
revenue in the provincial list would be that it would be no 
longer available to contribute to central funds, save that, in case.s 
of emergenc}'-, a surcharge could be levied and, if necessaiw, 
certified b3' the Governor-General in respect of an}' such tax. 
Also, the Central Government would be entitled to impose, in 
an emergenc}^ taxes included in the schedule, which were not 
at that time being drawn upon for pi'ovincial purposes. In so 
far as taxes in these scheduled sources of revenue were imposed 
for the use of the f)ro\'inces the proceeds would be paid info a 
Provincial Fund, the accounts of which would be kept entire!}' 
separate. Tliis Fund could not be dra-wn upon for an}' purpo,=e 
of the Central Government. We propose that the legislation 
necessary for the im]X)sition of these taxes should bo pa'-'sed by 
the Federal Assemblv .sitting in special .cession. The Fituince 
Member of the Central Government would formalh' introduce 
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the necessary measures. But it is of tne essence of this plan 
that the jn-oposals for raising additional taxes should emanate 
from the provinces. We therefore suggest that there should be 
an Inter-Provincial Financial Council which would be summoned 
by the Finance Member and attended all the Ministers of 
Finance of those units of federation which would be entitled 
to draw on the funds. At this meeting it would be open to a 
Minister of Finance from any of the provinces to propose the 
imposition of additional taxation or the repeal or reduction of 
any of the taxes falling within the scope of the Provincial Fund. 
We suggest that anj^ proposal supported by representatives of 
three or more G-overnors’ provinces t should be laid before the 
Federal Assembly. While the Finance Member would 
formally introduce the proposed financial legislation, it is 
clear that under this scheme he could not make himself respon- 
sible for supporting every proposal ; indeed, it might well be 
that, having regard to his duties towards the finances of the 
(’entre, he might on occasion find it necessary to oppose pro- 
posals put forward by the provinces. We consider, therefore, 
that at the special session the Minister of Finance of each pro- 
vince or his representative should be entitled to attend and speak 
in support of or opposition to these proposals but not to vote. 
When these proposals have been discussed and a decision to 
propose certain taxation has been come to, it would rest 
entirel}'^ with the Federal Assembly in special session to accept 
o. I'ejeet majority vote, but the Governor-General 

- ould powers of certification for overruling their rejec- 

^^ener^ -- •assent "would, of course, be necessary before any legis- 
lap-.*^ oecame effective, but that of the Council of State would 
not be required. We propose that the Provincial Fund should 
be distributed among the units of the Federation, i.e., both 
provinces and excluded areas, on the basis of population. We 
have recommended this basis of distribution because it affords 
a rough guide as to the needs of the various provinces. It is 
'impossible to work out in detail the relative taxable capacity of 
each, area, nor is it feasible to make specially favourable grants 
out of the Provincial Fund to areas w^hieh are poor, or to areas 
which for one reason or another have exceptionally heavy charges 
to bear, and we have, therefore, to take the best criterion avail- 
able. 

The Statute should provide that no alteration of the rule 
allocating certain sources of revenue to the Provincial Fund 
could be made with the result of taking out of it a source al- 
ready allotted, except after the passing of a resolution supported 
by a majority of the representatives of two-thirds of the 
Governors’ provinces, including for this purpose the Forth-West 
Frontier Province. 


t The N.W.I'.T*. should, he treated as equivalent to a Govexnor’.s Province for 
this purpose. 



THK CEN"nm. 


3 Ha 

While the rule v.'ould provide that the distribution of the 
Provincial Fund should be in proportion to provincial puptihition, 
the Statute should provide that this rule cannot he altered and 
another basis of distribution substituted without tiic approval 
both of two-thirds of the members of the Federal Assembly, and 
also of a simple majoiily of the i-epresentatives of tv/o-thirds of 
the Governors’ provinces (including for this purpose the Korih- 
Wesf Frontier Province). 
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CHAPTBK 2. — THE GOVERNOE-G-ENEPAIj IN 

CO.UNCIL. 

Results of Aljolishing Dyarchy in the Provinces. 

164. In our first volume (Part H, Qbapter 9) we have out- 
lined the foi-mal structure of the present Government of India, 
and in later portions of the same book we have described its 
general working, its control over 2 >rovincial matters, its respon- 
sibility for special areas and subjects, the influence exerted upon 
it by the Central Hegislature, ai^ its relations with the Secretarj^ 
of State. In the eai'lier chapt^s of the present volume we have 
laid down the principles of comtitutionaPadYance as we conceive 
them (Part I) and have woj&ed out the application. _pf these 
principles in considerable ^^etail to the Governors’ provTEfies 
(Part II) and to other im^lOTtaiit areas (Part III). The changes 
involved are great, noy'only in the forms of provincial institu- 
tions and in the increase of provincial responsibility and self- 
goA’’ernment, but in the whole spirit in which the constitutional 
future of India is approached. It will be a most significant 
advance — ^not unattended with risk, but none the less in our 
opinion justified — to break down the boundary between reserved 

r'and tra'nsferred subjects and to put an end to dyarchy. We 
\ have recommended this coui'se because, whatever the degree of 
f-r'iiess dr failure of provincial dyarchy in practice, its continu- 
'Shc^Js no\ longer feasible. We believe that its furtlier operation 
. G'^pn. " caufee distortion of the framework into which it was in- 
j Tb»^C:-4^td fit, and that its removal will bring Indian Ministers face 
to face with the full burden of office, and will give to them, to 
— the provincial legislatures, and to the provinces themselves, 
actual experience of “ responsible government ” as a whole. So 
considerable a reconstruction will in itself be regarded by many 
who hre ini full sympathy with Indian aspirations as premature 
and as putlmg law and order in greater jeopardy. But we hold 
• - that the .risk ought to be taken, subject to the provision of 
powers residing in the Governor which will be kept in reserve 
.but will, with support from the Centre, be resolutely used if 
necessary'. 

Impossibility of Dyarchy at the Centre. 

165. We have now to consider what light this throws upon the 
all important question of the form which the Central Government 
should take at the next stage of India’s evolution. It must be 
a Government which can give to the provinces, in case of need, 
the support of which we have just spoken. Besides this, it 
must be a government able to bear the vast responsibilities 
which are cast upon it as the central executive organ of a sub- 
continent presenting the complicated and diverse features which 
it has been our business to describe. 
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J?ir8t, v,-e \n.y dovrn without hesitation the proposition that 
dyarchy at the Centre, or any system of divided res]>onsii>ility 
resembling dyarchy, is quite impossible. Unity in the central 
executive must be preserved at all costs. Tlie working of 
dyarchy in the provinces,, the degree of success which the system 
in some cases undoubtedl 3 ' attained, and the reasons for the 
disappointments to which in other instances it gave rise, have 
been elaborately described in our former volume. Thej- need 
not be repeated at. any length here. Some of the reflections sug- 
gested hj' the historj’’ of dj’^archy are, however, particularly- rele- 
vant in considering whether an analogous division of functions 
could be introduced into the Government of India, Dyarchy is 
a system which aims at assigning the sole responsibility in a cer- 
tain list of matters to the official side of Government, while 
Ministers drawn from the ranks of elected members are sui>- 
posed to concern themselves solely- with their own dex)artnients. 
The popular- element in the Executive could thus, in theory, 
stand on one side and watch with detachment the handling of 
questions with which it was not concerned. But this is not the 
effect in actual working. It has often been found impossible to 
isolate* one decision from another, with the result that real 
responsibility'^ becomes blurred. Dyarchy' has doubtless pro- 
vided provincial Ministers with a very' valuable experience in the 
responsibilities of departmental work and in the art of com- 
mending ministerial policy to private members. But it is one 
thing to control a branch of administration and fo work out a 
depai'tmcntal policy ; it is quite another thing to co-operate in 
reaching and carrying out a united deci.sion im-olving co-opei-a- 
tive action in times of cidsis. IDyarcby cannot be regarded as 
aifording much training in taking resix)nsibility' for unjxjpular, 
ibbugh necessary, decisions, and it does nolliing to guarantee 
unity of control and policy when unity is most essential and 
whoa the strength which unity ought to give is most needed. 
These are the main considerations which make any suggestion 
to introduce d.yarchy' into the Government of India wholly 
inadmissible. 


The Essentials of Joint Responsibility. 

IGG. It would indeed be an astonishing result if, at a time 
when dyarchy' is abandoned in the provinces, the introduction of 
a similar princqde were to be recommended at the Centre. The 
ultimate creation of responsible government at tlie Centre can- 
not be reached by' constructing a Central Executive one part of 
whicJi is not responsible for the other. We regard such a plan 
as not only unworkable in itself, but as no real advance in tlie 
direction of developing central resi:)onsibilily at all. Ax^peaD 
have of late sometimes been addressed to the Viceroy in criticism 
of decisions of the Government of India in terms whieh would 
almost seem to suggest that the Governor-General was not a 
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member of Ms own G-overnment. Of course, the true constitu- 
tional i^osition is that every published decision of the Govern- 
ment of India is a decision for which the Governoi'-General, no 
less than all his colleagues, takes responsibility. But the situa- 
tion that would arise if the method of dj^archy were introduced 
in the Central Executive would destroy this constitutional 
doctrine in a manner which would not only weaken Government 
but would put the Yiceroj^ in a. situation so embarrassing as to 
be almost intolerable. For he might constantly find that he 
had to choose between two sets of advisers all of whom were his 
colleagues, and that while the ultimate policj?^ to be announced 
was in accordance with his judgment, the constitution permitted 
some members of his own Government to dissociate themselves 
from his decision. 

The Position of the Governor-General. 

167. It is clear therefore that whatever shape the Government 
of India may hereafter assume, its formation ought to be such 
as to secure its internal unity. A second conclusion on the 
subject of the Central Executive which can be asserted with 
confidence is that the Governor-General must continue to' be not 
only the representative of the King-Emperor in all formal and 
ceremonial matters, but the actual ai:id active head of the Gov- 
ernment. We have described in Chapter 10 of Part II of our 
former volunie the range and importance of his present func- 
tions, and it appears to us evident that in the next stage of 
India’s constitutional evolution this range will not be narrowed 
and its importance will hot decrease. Indeed, as ha-s already 
appeared in our chapter on the Provincial Executive, there are 
cases in wMch we think responsibility should be placed on his 
shoulders which is at present constitutionally discharged by the 
Governor-General in Council. The question of future relations 
with the Indian States suggests another instance of the same 
sort.! The influence, advice and direction of the Viceroy for 
the time being will certainl 3 ^ be needed for many j^ears to come 
if the constitutional progress of India is to be successfully pro- 
moted. 

The Governor-General to choose his Executive Council. 

168. One change which we think should now be made is to 
place upon the Governor-General himself the responsibilitj? of 

f See Vol. 1, Part I, Cli. 9, para. 104, and also Part VII below, para. 229. 

The removal from the Governor-General in Council to the Viceroy of the 
control of relations vdth Indian States is not, of course, a form of d 3 'archy at the 
Centre, anj-- more than the transfer of responsibility for the Army would be. 
Poth these changes would involve a fresh delimitation of the powers and responsi- 
bilities of the Government of India, but within the scope assigned to it the 
Government of India would remain an undivided body, every member of -which 
took responsibility for the whole. The fact that the Governor-General has in 
a separate capacity other responsibilities does not conflict with the essential 
rmity of the Government of hidia in relation to matters which are -n'ithin its 
sphere. 
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selecting and ap£K>inting the members of his Cabinet. At present, 
rnouiber.s of the Governor-General’s lixecutive Cotiiicii arc 
appointed, under tlie advice of the Secretary of State, b}’ -war- 
rant under the Itoyal Sign Manual, and the Secretary of Stale, 
in making hi.s recommendations, is of cour.se largely guided In- 
the Governor-General's advice. 33ut there is a real difference 
between thi.s sitnafion and the constitutional ^jositiou which we 
seek to get established. Under the new plan, the Governor- 
General would of course remain subject to the superintendence 
and control of the Secretary of State, but apart from this the 
elioice of colleagues would rest with him in theory-, as it now 
usua Hy docs in fact. The modification wc propose carries out 
the jirinciple wliich should govern, as far as jiossible, the new 
Government of India Act by leaving room for further develop- 
ments' through the operation of constitutional gi-owlh, while at 
the same time securing what is pi'actically necessary at the 
present stage. 

Composition of Executive Council — Provision for Future 

Changes. 

1G9. The same juinciple leads us to propose some other modifi- 
cations of the present S-ltatute. Section 3G of the Government 
of India Act enacts that three at least of the members of the 
Governor-General’s Executive Council “ must be persons who 
have been for at least leu years in the service of tlie Crown in 
India.’’ Wo are by no means disposg^l to suggest that the time 
h'a.s come to dispense with this provision, but wc think that it, 
and anj' similar direclious as to number or qualifications of the 
Governor-General’s Council, should be expressed, not in the 
Statute itself, but in statutory rules made under the Statute. 
Such I'ules would, therefore, be subject to alteration without the 
necessity of piassiiig a new Government of India Act, though 
any alteration of rules on this subject must come within the 
proviso to be found in section 129A, i.e., the draft amendments 
must be laid before both Houses of Parliament, and the approval 
of both Houses expressed bj' resolution. It does not seem to u.< 
possible to take the* view that Parliament can now surrender all 
rG.sponsibiIitv for future modifications in the structure of the 
Central Government of India. To suggest that it cotiid do so 
would be to deny the tei-m.s of the Preamble to the Government 
of India Act. and to forget the conditions included in Mr. 
Montagu's declaration of August 20lh, 1917. But this recog- 
nition of continued Parliamentary responsibility is n very 
different thing from insisting that no modification is possible in 
(he future without the cumbrous ju-ocedure on each occasion of 
passing a new Statute through the British Parliament. We 
desire to reduce the rigidity of the statutory structure because 
we are convinced that Indian institutions ought to he given 
room to grow and develop. Mniile, therefore, it is impos.cible. 
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in our jiidgment, to provide at this stage as much latitude for 
change in the central sphere aB in the provincial constitution 
we propose by the means we have described to provide in the 
central sphere also opportunities for adjustment while preserv- 
ing to Parliament the responsibility, which it cannot at present 
abandon, for future decisions. 

The Commander-in-Chief. 

170. The Commander-in-Chief in practice is a Member of the 
Governor-Generars Council, though there is no provision in the 
Government of India Act i-equiring this to be so. So long as 
the Commander-in-Chief is a Member of the Executive Council 
be is necessarily a member of one or other Chamber of the 
Indian Legislature, with the right of attending in and ad- 
di’essing the Chamber to which he does not belong [section 
63E (4)]. In om* view, however, the Oommander-in-Chief 
should not be a Member of the Executive Council and should 
not sit in the Legislature. Mis immensely important and 
onerous duties are better discharged outside it. Later on, in 
Part V of this volume, we shall consider in detail the consti- 
tutional problem in relation to the Army and make some 
suggestions which, if adopted, would place the subject of the 
defence of India in the hands of the Viceroy (who would, of 
course, act in the closest collaboration with the Commander- 
in-Chief) instead of retaining it as a responsibility of the Govern- 
ment of India acting in relation with the Central Legislature. 
As will be seen when wS develop this part of our plan, our 
object is to assist in removing -from the path of India’s con- 
stitutional progress an obstacle which otherwise threatens to 
block it for an indefinite time. But whether agreement is 
reached to put into operation this part of our scheme or not, we 
hold the view that the Commander-in-Chief should be outside 
the GoVernor-General’s Cabinet and should not be called upon 
to take part in the debates of the Legislature. He would 
retain the rank and precedence at present belonging to him and 
would, of course, be called into consultation on all necessary 
occasions. Questions of defence, so far as they come before the 
Indian Legislature, should be dealt with by a civilian. The 
Army Secretary would be available, but on occasions of the 
first importance the task would appropriately fall upon a new 
Member of the Viceroy’s Executive Council whom we would 
describe as the Leader of the Pederal Assembly. 

The Leadership of the Federal Assembly. 

171. We think it is very desirable that there should be in- 
cluded in the Governor-General’s Council a Member, not over- 
burdened with departmental work, whose primary function 
should be to “ lead the House.” This duty at present usually 
falls upon the Home Member, the range and burden of whose 
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multifarious responsibilities we have described in Pari II, Chap- 
ter 0 of our former volume.* Kothing is more remarkable, to an 
English Member of Parliament who has had the opportunity of 
watching the proceedings of the Legislative Assembly, than the 
fact that a heavily burdened permanent ofTicial, who is the head 
of the Home Department, is also expected to discharge in 
the Legislature the duty of being the jirincipai Government 
spokesman and of guiding the cour.se of business so far as 
it falls to the Government to do so. Jt is very much as though 
the permanent head of one of the principal department.^ in 
Whitehall should also undertake tlie Parliamentary functions 
of the First Xjord of the Treasury. This .situation lias arisen 
from the evolution of govei'mnent in India from a stage when 
a imrcly administrative system was tempered by discussions in 
which ‘‘ additional members ” took part to the stage when 
Government lias to be expounded and defended before 

a vigilant body of critical legislators. The double hui-den now 
cast upon the shoulders of one man is growing intolerably 
heavy, and we think that the time has come to recognise the 
changing circumstances and to make sjjccial provision to meet 
them by including in the Viceroy’s Council a Member who will 
perform in the Fedei-al Assembly functions corresponding to 
those of the Leader of the Plonse, without being at the same time 
pre-occupied with the work of a heavy administrative depart- 
ment. It may be objected that, since the sessions of the Indian 
Legislature extend over only a few months in the year, there 
would be no permanent occupation for the holder of such a 
post. But we do not agree. The responsibilities wliiclt re.st 
all the year round uijon the Government of India would ho 
all the better discharged if among the Viceroj^’s colieagxies there, 
was one who was free to take a comprehensive view untram- 
melled by constant attention to a particular department. It 
would, we think, fall to him to take supervising re.sixjnsibihly 
for the more adequate presentment of explanations of Govern- 
ment i)olicy to the peoples of India.! Wo wish to make it 
plain that the sugge.stions we have been making are not at 
all intended to affect, by a side-wind, the proportions of Indian 
to British Members of the Viceroy’s Council. These things do 
not depend on statute and should not be made to do .so. The 
object to be aimed at is to facilitate the inclusion in the Viceroy’s 
Council of the best and most authoritative Members, both Indian 
and British, and latitude should be preserved to enable a choice 
to be made which provides in the best possible wa}’ for dis- 
charging the functions of that bodj’ in relation to the Indian 
Legislature. 

The Distribution of Portfolios. 

172. The dislribufion of portfolios in the Government of India 
is determined hv rules and orders made by the Governor- 
General. Wc have described in Chapter f) of Ikn-t IT of our 1ir=t 

* Volume 1. par.s. 1S3. 

t f^e<' Oinpter Rclou* on “ ’J'hc Auiliorily of (tovemnvnt. 
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volume Y'hat the present distribution is, and bow in some cases 
a number of very different subjects fall under the charge of the 
same Executive Councillor. This method of distributing the 
wpi’k of Government between its members according to rules 
and orders made by the Governor-General should continue : it 
provides a convenient means of securing adjustments when the}- 
ai-e needed. But we think that, in connection wdth the irew pro- 
posals which we are making, it will be desirable to reconsider 
what the best distribution would be. Eor example, we are pro- 
posing to transfer from the provincial Governments to the Gov- 
ernment of India the charge of backward tracts, which in future 
should be called “ excluded areas.” This is a very responsible 
and important branch of government, and one in which the pro- 
gress and protection of the inhabitants of these ‘ ‘ excluded 
areas ” almost entirely depends upon good administration. The 
question should be considered whether a portfolio should not 
he specially created in this connection, which would be held 
.either b}'^ a Member in charge "of “ excluded areas,” or combined 
with other duties in the hands of an existing Executive Coun- 
cillor. In the same wa}', the centralisation of the High Courts 
will require that this subject should be allotted to a member of 
the Governor- General’s Council. 


Prospect of including Elected Members of the Legislature in 

the Executive Council. 

173. This leads us to make another observation on a matter 
which has greatly struck us in considering the composition of 
the Governor-Generars Council. As yet no individual .elected 
to the Central Indian Legislatm-e has ever become a Member 
of Council. There is no constitutional bar against this happen- 
ing, though it is, of course, true that, if an elected Member 
became an Executive Councillor, his seat would fall vacant and 
he would belong to the Legislature in virtue of his oflace and 
not because he had a constituency. This result follows from 
section 63 E of the" Government of India Act. If opportunity 
was found fo include among the Viceroj’^’s colleagues and advisers 
some one' or more who have been made members of the new 
Eederal "Assembly by election from the provinces or some elected 
member of the Council of State, such a member by accepting 
ministerial office would still cease to hold his seat by virtue of 
election. Indeed, a m'ember sent to the Federal Assembly as 
part of the delegation from a particular province, with special 
duties to that province in connection with finance and other- 
wise, could not combine the two functions. It would be a 
hopeful development if, among- the rdeh whos'e personal reputa- 
tion, xiharacter, and experience in pubhc affairs have led to their 
being chosen as provincial representatives in the Central Legis- 
lature, there were found some who would pass from their posi- 
tion as private members to undertake a share of the responsibihty 
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for directing the policy of Jiniia. The attainment <d an authorita- 
tive place in the Federal Assembly ought to provide n natural 
avenue to membership of the Governor-General's ('onncil. 

Room for Development. 

The Governor-Generars lixeentive Council in the next stage 
of India’s eonstilutionai development cannot, in our judgment, 
be “ rcs|wnsible ” to the Indian l^egislaturc in the same sense 
as a British Cabinet is " responsible ” to the Bi'itish Parliament, 
though, as we shall show in the next chapter, the influence of 
the Indian Ijegislature upon the Executive, which is already 
considerable, will undoubtedly grow. It has struck ns as re- 
markable that it should be so commonly assumed in India that 
the development of responsible government must take place 
on purelj"^ British lines. Our first volume has been largely 
occupied in showing how utterly dilTerent are the condi- 
tions of India from those out of which this particular loxui of 
responsible government has been in the course of centuries 
evolved in Britain. * Onr own view is that, until the jirovinces 
of India have established themselves, by the working of unitary- 
Goverments, as self-governing units, the ultimate form which 
the Central Government of India will take cannot be finally 
determined. The question whether Indian States will contri- 
bute to the ultimate process has yet t-o be answered. Federal 
Executives do not assume a definite or final shape until tlie units 
of federation come naturally together. The utmost, therefore, 
that can be done now is to reduce, by such methods as we h:ive 
outlined, the rigidity of the structure of -the Central Executive, 
to make the best possible i^rovision for the introduction of 
nulhoritative Indians into the Executive and to recognise that the 
British S3'stera is not the onlj'- model and, indeed, that there are 
many federal systems in the world which differ from the British 
model because they have been suitably devcloixjd according lo 
the needs of their own areas and populations. It would, we are 
convinced, be a grave mistake to attempt to reconstruct the 
Central Government of India on the lines we have .'-■nggested 
for the provinces. At any rate, it would be premature io do .*=0 
now. The ultimate form' which tlie Government of India will 
take cannot possibly be precisely determined in present circum- 
stances. It must be allowed lo grow in. the light of the principles 
wc liavG set out in Part T of this volume. 
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CHAPTEB 3.— UsTPLUBNOE OF CENTBAL LEGISLA- 
TUBE ON EXEGUTIA^E ACTION AND PODICY. 

174. Cliapter 1 of this Part of our Beport describes our plans 
for the reconstruction of the Central Legislature, consisting of 
the Council of State and the Federal Assembly, and Chapter 2 
discusses what changes should be introduced into the Govern- 
ment of India. We must now explain what would be, in our 
view, the constitutional relation between the Governor-General 
in Council and the Indian Legislature, and how the system as a 
whole would work in practice. 

Let us first recapitulate, and then consider probable criti- 
cisms. The answer to them will best bring out the constitutional 
conception which we wish to develop. The Members of the 
.Government of India will continue to sit in one or other of 
the two Chambers, and will there expound and defend the poli- 
cies for which they are jointly responsible. The new Federal 
Assembly will have the same powers and will follow much the 
same procedure as its pi'edecessor. It will also exercise new 
powers in relation to the imposition of taxes for the purposes of 
the Provincial Fund. The large majority of its members will, as 
now, be elected, though elected by a different method, and if 
Government is to receive the support of the Assembly, it must 
be because a considerable fraction of these elected members 
support it. The Legislature will, as now, have the opportunity 
of voting upon proposals for centi*al taxation put before it by 
the Finance Member, and will have a considerable range of 
powers in the granting of supply. Certain heads of expendi- 
ture will continue to be non-votable, and powers of certification 
and restoration will remain in the hands of the Governor- 
General. 

Two Probable Criticisms.' 

175. A central constitution such as we have outlined is likely 
to be exposed to two main criticisms. We propose to state 
and deal with both. Fh'st, it will be said that the experience of 
the last nine years has proved the objections to a system accord- 
ing to which a Government whose official supporters are in a 
minoritj’ is faced with a. majority of elected members who may 
criticise and obstruct, but cannot, by defeating the Govern- 
ment, compel the Government to be changed. Secondly, it 
will be pointed out that, while we are proposing a substantial 
advance towards complete “ responsibility ” in the provinces, 
and contemplate that provincial Ministers will be dependent upon 
the support of provincial legislatures, we are not putting forward 
a corresponding plan for the Centre. Our general answer to 
both these criticisms has been, in effect, given in Part I of 
this volume, where we set out the principles of our scheme ; but 
we will here re-state our reasons plainly. 
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Ko Retrogression at tlie Centre. 

176. In the Cirst place vfe mnst point out that, v.-hile as'c are 
quite unable to go further, we have in fact i)roposed a schemo 
for the Central Government which is less rigid than that con- 
tained in the present Statute, and satisfies much more fully 
the condition which is fulfilled by all forms of progressive con- 
stitution in the British Empire, in that it contains within itself 
the opportunity for growth and development. 

The difficulties of cariwing on government when a legisla- 
ture with such wide powers contains an elected majority free 
to oppose the proposals of the Administration arc undeniable. 
The Montagu-Chelmsford Report, as we have pointed out in our 
first volumei, projjosed that, if the Government failed to gel 
the support of the Lower House for proposals which it regarded 
as indispensable, it could none the less ensure that they were 
adopted by getting, as an alternative, the approval of a Council 
of State in which Government could count on a majority. It was 
the Joint Select Committee of both Houses of Parliament which 
recommended the change that has resulted in strengthening the 
position of the Assembly in relation to the Executive to a gieater 
extent than was originally intended. xVt the same time, it 
altered the scheme of the Joint Report by providing that the 
Indian Budget should be submitted to the vole of the Assembly. 
This situation has existed ever since the Government of Indui 
Act came into operation ; the Lower House in the Indian Legis- 
lature has become the most important organ of Indian political 
opinion; and as a matter of practical politics, there can be no 
question of going back to a previous stage by providing for an 
official majority or by reducing the powers of the Assembly, 
What we have to consider is how this central organ may be 
developed, and how the machinery b}’ which Indian political 
opinion expresses itself and exerts its influence at the Centre 
may be impi'oved. We will show, later in this chapter, how 
great this influence will be, and how mistaken is the view that 
under such a si^stera the course of Government policy is not 
profoundly affected by the action of the Legislature. 

Degree of Ad.vance possible at the Centre. 

177- While there can be no going back from the present degree 
of responsibility’ at the Centre, we are equally clear that it would 
be impracticable and undesirable to introduce the principles of 
dyarchy into the Central Executive. Wo consider th;it ro.sjKui- 
sibility for the subjects which must necessarily be the province 
of a Centra] Government cannot be departmentalised. Lyarcbv 
was adopted in the provinces as a step on the road Imvards 
parliamentary in.ctitutions ; but wc do not think that the evolu- 
tion of the constitution at the Centro will nccc.«.«arily follow this 


t Vol. 1, parn. 174. 
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path. It appears to us that there is a serious danger of develop- 
ment at the Centre proceeding on wrong lines if the assump- 
tion is made that the onlj^ form of responsible government which 
can ultimately emerge is one which closely imitates the British 
parliamentary system. It is a feature of that sj'stem that the 
Government is liable to be brought to an end at any moment by 
tiie vote of the legislature. This arrangement has been aivived 
at in our own country as the result of a long constitutional 
development. It is intimately bound up with the adoption of an 
organised and stable party system, both in the constituencies 
and in the House of Commons, and depends for its success on 
the cohesion of groups of representatives and on the reality’’ of 
their intimate and continuous contact with electors — & thing that 
is made possible by the small size of the country. It is not an 
inevitable result of the adoption of representative democracy 
and, indeed, is hardly found outside the English-speaking world. 
It seems to us most unlikely that if Britain had been the size 
of India, if communal and religious divisions so largely governed 
its politics, and if minorities had had as little confidence in the 
rule of others as they have in India, popular government in 
Britain would have taken this form. 

In saying this, we are not in the least denying the propositions 
of the Preamble ; we are merely pointing out that the British 
model is not the only form of responsible government. It is 
possible to conceive of various methods whereby the Executive 
will become effectively responsive to the will of the Indian 
people. But it is too soon to say with certainty which line of 
advance will be adopted. In the meanwhile, we have proposed 
that certain steps should be taken w'hich are necessary before 
the final shape of the Central Government can be evolved. We 
propose to reconstitute the Government of India on a federal 
basis because we believe that, in dealing with a country so large 
and varied as India, ultimate unity can onlj' be attained by 
allowing the utmost diversity^ in the constituent elements. This 
is not a denial of the aspnations of the Indian people. We 
believe that the forces of nationalism in India should be turned 
into this channel, for federalism is a form of nationalism. 

It is necessary to take a long view of the development of 
Indian self-government. We can understand the impatience of 
those who press for further immediate advance, but the cause of 
the delaj^ at the Centre does not lie in anything else but the 
nature of the problem to be solved. We hope to see all India one 
day united as a great federation of units, each with a life of its 
own, and each with political institutions suitable to its needs. 
But a premature endeavour to introduce forms of responsible 
government at the Centre before the conditions for its actual 
practice have emerged would in the end result not in advance but 
in retrogression. In the meantime w^e have recommended certain 
preliminary steps. We have proposed to transform the Assembly 
and the Council of State into bodies representing the provinces; 
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we have rearranged finance with a view to meeting provincial 
needs ; we have introduced sucli elasticity as we can into the 
structure of the Central Government ; we shall jxjiut out hov.'^ 
one of the obstacles to constitutional progress might be avoided 
by putting the Army in India on a new basis; and we have c;ir- 
ried the development of self-government in the 25 i'ovincGs to the 
furthest 2>i‘acticab]e point. With the same object, we arc going 
to suggest some new constitutional machinery v.'hich may enable 
the Indian States to become more closely associated with British 
Jndia for tlie puriiose of dealing with matters of common concern. 
We cannot do more, and no scheme that has been presented to 
us, or that we liave had the oiiportunity of examining, has 
shown how more could be done. 


Contrast between Provinces and Centre. 

178 . We are making a great experiment in the provincial 
sphere. Whatever may have been the defects of the dyarcliir 
conBlitutiou which the Montagu-C'helmsford Reforms established 
in the provinces, it had this imiiortant X'esult that it has been 
jiossible to experiment in the aiiplication of the principles of 
British democracy under the varying conditions obtaining in 
nine iirovinccs. Wo ai'e proposing to carry that expenment 
further b3' abolishing d3'^arcb3', b}' establishing resjionsible 

unitaiy Governments in the provinces, and bv giving greater 
elasticit3' to the iirovincial constitution so as to allow political 
institutions to be modified in accordance with the will of the 
peojiles of the jirovinces. 

The British constitution is not a iianacea which can be used 
at all times and in all places.’ It is not a iierfcct instrument 
of democratic governnieiit finished and comjilete. It is a 
living organism which even lo-da^' is being insensibly modified 
in accordance with the changing conditions of the times. Its 
supreme merit is just this adaplabilit}'. Main' countries have 
attemjited to embod3* its ^irinciiiles in written instrumenf s, but 
in the result something entirel3' diiTerent has emerged. A mode 
of government must in fact be tiic exx>ression of the political 
instincts of a jieojile. The British s3’stera is not an easy one 
to iinitiite, for its success depends on a number of factors which 
cannot be introduced into tbe ^irovisions of a Statute. In 
other countries, where a s3*stcm of shifting grouji-s obtains, the 
constitutional iiosition of the Governineiit is in cfTeet quite 
different from that of tlie Cabinet in the British s3'.slcm. It 
will, we think, be some time liofore it is jio.^'^ible to judge hov.- 
far it is lilcel3' that the part\- system obtaining in Britain will 
reproduce itself in the iirovincial legislatures. It ixmy be that 
a system of groups min’ be found to be more consonant with 
Indian ideas. The point which we would stress is that it is on 
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practical considerations such as these that the actual form of 
responsible government in India must depend. 

It is, we believe, right that Indians should have the fullest 
possible opportunity of applying British • parliamentary methods 
in the provinces, but the trial must be made under fair and 
reasonable conditions. As we travelled from province to 
province throughout India, we heard evidence from men who 
differed widely in language, race, religion and political outlook. 
The views which they put before us as to the right course to 
be adopted in framing the provincial constitution of India were 
naturally of great variety, but on one point almost every witness 
agreed. They^ urged, ^or conceded, the need for safeguards. 
All, while demanding advances in the provinces, were insistent 
on the need for a stable Central Government. We believe 
that these witnesses, who had been working the Beforms in 
the provinces, took a sane apd sound view of the situation. 
They realised that an element of stability, was needed in the 
Indian body politic, while the provincial councils were learning 
by experience to bear the full weight of new and heavy res- 
ponsibilities. 

Extent of the Influence of the Central Legislature. 

179. How great is the power already possessed by the elected 
representatives in the Central Legislature is not always realised. 
In the sphere of legislation, not only can Government measures 
be amended by the Legislatui*e, but if they are to be carried 
into law by that body, they must "commend themselves to 
the members as intrinsically desirable and reasonable. The 
Government commands to-day only a fraction of the votes in the 
Assembly, and our present proposals for the composition of the 
Bederal Assembly will give them an even smaller propor'tiou 
in that body. Therefore, unless the Governor-General is pre- 
pared to resort to his special powers, the Executive cannot force 
distasteful measures through a reluctant House. This has its 
effect not only on the attitude w’^hich Members of Council must 
adopt towards the Assembly and the Council of State, but on 
the decisions of the Executive as to what measures it will 
introduce. One result of this is that the influence of a private 
member in the Assembly is far greater than in the House of 
Commons. Any student of the course of events at the Centre 
during the past ten years will be struck by the fact that it 
has only been on vei-y few occasions that the Governor-General 
has had to utilise his special powers of certification. Yet the 
output of legislation has been considerable and varied. It has 
dealt with matters affecting great issues. Yet these measures^ 
introduced by a Government which is in a minority in the 
Ijegislative Assembty, have been passed into law. It is there- 
fore clear that the legislative programme of the GoA’^ernment' 
must have been framed with a constant regard to the state 
of opinion in the legislature. 
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Again, tbe financial powers of the A^sembIy are very con- 
siderable. There can be no doubt that in matters such ns the 
imposition of tariffs and in genera! financial i>olicy, the 
AssembJ^f has profoundly influenced tbe Executive. In ino.-i of 
tbe instances in wliich the Governor-General has bad to exercise 
bis powers of restoring rejected grants tbe A.sscmbly did not 
object to e.Kpenditure on its merits, but was using the occasion 
for a constitutional protest. 

We do not think that .sufficient attention has been given to 
the very real influence exercised by the Central Legislature over 
tbe activities of the Central Executive in all fields of administra- 
tion and legislation. Indian politicians have been prone to con- 
centrate rather on constitutional theoiy than on the actual 
operation of the Indian constitution in practice. We believe that 
this influence will steadily increase. \Ye consider that tbe re- 
placing of the present slender connection of a member witli 
his constituency by a close bond with the provincial council 
will add weight and authoidty to the expression of opinion m 
the Federal Assembly, and that tbe Central Executive will to 
an increasing degree be responsive to tbe will of tbe federal 
representatives. 

One of onr number wishes to call attention to one method 
which might be developed wdth a view to bringing tho- 
Executive and tbe Federal Assembly into closer touch. Tbe 
complaint is often heard in the British Parliament that un- 
official members have little chance of making thcmselve.s 
iicquainted with the actual work of the administration. Debates 
in Committee of Supply and Questions to ISIinisters, while 
affording opportunities for criticism and for ventilating griev- 
ances, offer little scope for constructive suggestion. Even 
criticism is necessurilj' ineffective unless based on accurate 
knowledge. The British parliamentorj- system does not afford 
to the ordinary member that fruitful contact between elected 
representative and trained administrator which is so marked a 
feature of local government. This criticism applies still more 
forcibly to the position at the Centre in India. A development 
of the Committee system is one of the ways suggested whereby 
this might be effected. The Beport of the Machinery of Govern- 
ment Committee of tbe Ministry' of Reconslrnction (Cmd. 9230 : 
paras 52-54) states the case for this plan. 
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CHAPTBB 4— BBLATIOBS BETWEEN' CENTBE 
AND PBOVINGES. ' ' 

180. The character of a federal constitution is, of course, con- 
ditioned by the nature of the relations between the Centre and 
the component parts. Since the ultimate form of the Indian 
federation cannot yet be settled, or even be predicted with con- 
fidence, it follows that anj* proposals regarding the relationship 
between the Centre and the provinces suggested for immediate 
adoption carniot, any more than proposals as to the constitution 
of the Central Government itself, be regarded as indicating -the 
final form which it is likely to take. It is, nevertheless, im- 
portant to devise the immediate structure in such a way as to 
avoid placing any unnecessary obstacles in the way of anj’- natural 
future developments . 

Control of Governors by the Centre. 

181. In Part II, Chapter 1, we have recommended that there 
should rest in the hands of a provincial Governor certain limited 
overriding powers, and also a further emergency power, if the 
normal provincial constitution should break down, of resuming 
cpntrol over the whole provincial field. It is obvious that the 
Governor cannot be left completely uncontrolled in the exercise 
of these special powers. Since he is, in wielding them, not 
constitutionally responsible to the .provincial legislature, he must 
be responsible to some other authority, and that authority should 
ultimately be Parliament. We recommend, accordingly, that 
the Governor should be subject to the superintendence, duection, 
and conti'ol of the Governor-General, and, through him, of the 
Secretary of State, who is of course answerable to Parliament. 
The central power of intervening in case of absolute necessitj' 
through the Governor (as distinct from the provincial Govern- 
ment of which he is the head) in the internal administration of 
a province, for purposes which may in some instances concern 
solely that province and not the rest of India, should not, we 
think, vest in the Governor-General in Council. It maj' well be 
that the Governor-General, in using his power of superintend- 
ence, direction, and control over the Governor, will desue to 
have the advice and support of his Council ; but we think it 
would be impeding future developments on federal lines if a povnr 
of intervention in affairs affecting solely one province were left 
with the Central Executive. We are unable to forecast at 
present what futm-e developments there may be in the 
Central Government, but we consider that it is desirable to 
make constitutional arrangements now in consonance with the 
possible future. We do not consider that, when the process of 
federation is complete, there should be a power of intervention 
in purely internal affairs of a federal unit b}'^ a representative 
bodj', but we think that the reserve power should be in the 
hands of the Governor-General as representing the Crown. 
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Pov/ers of Central Government over Provincial Governments. 

182. In the preceding paragraph we were concerned solely with 
the question of the supervision of Governors in the rise of their 
special and emergcnc}’ powers. We now consider what should 
be file normal power-s of the Centre over the provincial Govern- 
ments. Without, attempting, to frame jirovisions in language in 
which they could be enacted, \vc recommend that the super- 
intendence, dh-ection, and control of the Governor-General in 
Council over a provincial Government should be exercisable only 
over a field defined by the following categories : — 

(1) Safeguarding of administration of central subjects, 

(2) Matters which may, in the opinion of the Governor- 
General, essentially affect the interests of any other pari 
of India. 

VS) Supply of information on any subject. 

(4) Baising of loans. 

(5) Employment of All-India Services in the province. 

(G) Safeguarding of Imperial interests. 

(7) Questions arising between India and the other parts- 
of the Empire. 

(8) Implementing international obligations. 

Though these would, we think, be the main categories, it 
might, of course, be found, when the task of drafting provisions 
on these lines was being undertaken, that there were some 
specific matters, not covered by the above, which ought to be 
included. The definition of the field should not be in tlic Act 
itself, but in statutory I'ules which should be amended only 
by resolution of both Houses of Parliament. 

The Secret aiy of State in the exorcise of his general jxiwer.s 
of superintendence, direction and control of the Governor- 
General in Council would, of course, be enabled to is.suc orders 
through that authority on provincial questions falling uilhin tlie 
field indicated above. 

Under the present “ Pelaxation of Control Pules ” applying 
to the Secretary of State, and corresponding piovisions in Dev(-- 
lution Pule 49 applying to the Governor-General in Council, the 
directing powens in transferred subjects which fall within cate- 
gories equivalent to the sixth and .seventh mentioned above are 
reserved to Ihe Secretary of State only; but we lliink that in 
future these should also rest with the Governor-General in 
Council, subject, of course, to the Secretaiy of Slate’s control. 

1S3. The absence of any provision in the existing Polaxatiou of 
Control Pule.s corresponding to the eighth cateiioiw .above is 
clearly an anomaly, tbough in practice difficulties arising 
from its absence seem to have been successfullv overcome (see 
Vol. 1, p. 232). 

The fourth category is a matter to which we return later in 
this chapter. The third, though an obvious provision, we regard 



152 


PART IV, OHATTEE, 4. 


as of the first importance. However great the independent 
powers of the provinces may be, it is essential that there should 
be a nerve centre for the whole. 

The second category is, of course, the one that raises most 
difficulties. We have deliberately framed it in very broad terms, 
which we should hesitate to employ if the decision as to its 
scope, in any given instance, was not to be left to the personal 
and entire discretion of the G-overnor-General. A provision of 
such a kind would be unworkable if it had to be subject to legal 
interpretation. It is clear that the Governor- General in Council’s 
rights of control over a provincial Government under this second 
provision might occasionally overlap the Governor-General’s 
superintendence, direction and control of the Governor in the 
exercise of his special powers, as for example if there occurred a 
breakdown of law and order in a province sufficiently serious 
to affect other jiarts of India. There is, we think, no objection 
to such overlapping of the spheres of control. Coordination 
would rest with the Governor-General. 

Co-operation between Central and Provincial Governments. 

184. It is, however, not for such purposes as these that the 
provision in the second category is primarily designed. Its main 
intention is to ensure co-operation between the various pro- 
vinces in matters of administration which, though not central 
subjects, may be of vital concern to more than one province, 
or to India as a whole. We may recite as examples measures 
for fighting famine or epidemic diseases (whether among men, 
animals or crops), trunk road schemes and irrigation projects 
affecting more than one province. 

In Chapter 4, Part III, of our first volume we have described 
how coordination in matters which fall within the present 
transfeiTed field has hitherto been achieved. It has mainly 
been accomplished by Ministers agreeing to confer together with 
the central authorities, or agreeing to set up an inter-provincial 
body of some land. This seems to us exactly the line of develop- 
ment which should be fostered, as we explain more fully in the 
next paragraph. Co-operation should be secured by the general 
goodwill of the Governments concerned, rather than by the im- 
position of specific central control. Nevertheless, we think it 
essential that the Central Government, in dealing with questions 
which vitally affect more than one province, should in the future 
have a more authoritative position than it now enjoys, con- 
stitutionally, in the transferred sphere. 

Co-ordination ‘Of “ Nation-building ” Services. 

Council of Agricultural Research.. 

185. We now turn to the question of co-operation between the 
Centre and the provinces, and between province and pi'ovince, 
in certain subjects which are entmsted to the legislative and 
administrative control of the provinces and which, though they 
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are indeed o£ common concern, are not piich as to call for any 
constitutional power of direction and control from the Censre. 
Agriculture, Education and Medical service? — matters of the 
greatest possible importance for the future of India — demand 
such co-operation. An admirable example of the kind of 
methods which we tliink should be adojded is furnished by the 
recent institution of the Council of Agricultural Ecscatch. 

Consequent upon the recommendations of the Ijinlithgov. 
Commi.ssion, a Council has been set up with the object of co- 
ordinating agricultural policy throughout British India. The 
Commission expressed a hope, xvhich we share, that the manner 
in which the Indian States could best be bi'ought into thi.? re- 
search organisation would receive early and careful consider.ition. 
The constitution and functions of this body are fully explained 
in the Hesolntion of the Government of India which we print 
as an appendix* to this chapter. This Central Council has 
both executive and advisory functions for the respective dis- 
charge of which the Council is organised into (1) a smaller 
Governing Body and (2) a larger Advisory Board. The executive 
functions discharged by the Governing Body are mainly con- 
cerned with the administration of funds contributed by the 
Central Government or by other interests for the development 
of agriculture in the widest sense of that term. The principal 
duty of the Advisory Board is to examine all proposals in con- 
nection with agricultural research and development %vhicb may 
be submitted to the Governing Body and to report on their 
feasibility. 

The salient features of this organisation are : — 

(1) no control over provincial poher’ otlier than the jiower 
of assisting by grants of money provincial schemes which 
are considered to be deserving of support ; 

(2) coordination of xxilicy — the establi.shment of a part- 
nership of ideas, not only between the Governors' pro- 
vinces and the Central Government, but between the i>ro- 
^dnces themselves ; 

(3) provision for the distribution of central funds by 
agreement between the Central Government and the pro- 
vinces through their respective representatives on the 
Governing Body ; 

(4) machinery for regular consultation with a view to en- 
suring that schemes can be projiosed from the Centre as 
well as locally, that all schemes once started will be earned 
through and that the experience of all parts of India shall 
be pooled and rendered easily acres^ibk’. 

Education and Medical Bureaux. 

186. Again in the field of education we belic%-e with our .Vuxi- 
iiary Committee on Educationf (hat it would bo very A-alunble 

^ Appendix IX, p. luT bclo«. 
t Kd. lleport. p. 277. 
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to set up an active Central Bureau of Education veliich would 
gjive information and advice to the provincial administi'ations 
and would help to make everywhere available the results of 
experiments and practice in educational method and oi'ganisa- 
tion. What is now done by the Federal Government of the 
United States in this respect ma5'^ well be studied and turned to 
account. The Central Government will continue to be primarily 
I'esponsible for education in some of the minor administrations 
and will also assume similar responsibility in the excluded areas, 
but its outlook should be wider than this, in order that the 
standards of its administration in those parts of British India 
may benefit by the example of the best that the provinces can 
do. While it should endeavour to raise the standards in the 
areas under its own immediate administration, it should also 
act as a clearing house for ideas and as a medium for the diffusion 
throughout India of new and fruitful methods. For these 
purposes a central educational bureau should be of gi'eat utilit3^ 
The Quinquennial Beview now published by the Central Educa- 
tion Department is an example of the value of coordinating 
information, but what we have in mind goes be3^ond this and is 
not limited to the collection of statistics. It seems to us that 
there is everything to be gained b3'^ using such encouragement 
and influence as a central organisation may exert for the pur- 
pose of advancing and widening the education and training of 
the Indian peoples. This principle ma3’’ be speciall3’’ useful in 
connection with European education and also with that of Anglo- 
Indians, whose future prosperity so largely depends upon good 
educational equipment. This particulai'15’’ concerns the Centre 
in view of the special association of Anglo-Indians with some of 
the central serAuces. We think also that some central co- 
ordination would be valuable in respect of the Indian universi- 
ties, both unitary and affiliated, in order to counteract the tend- 
ency towards extreme pi'ovincialisation. 

In the same wa3’^, we are convinced that the improvement of 
public health in India, the increase in the supply of trained 
nur.ses and doctors, and the reduction of infant and maternal 
mortality might be materially promoted if there were a wider 
central organisation staffed b3'^ competent officials, both men and 
women, whose business it would be to coordinate and encourage 
the work that is so much needed in these directions. Such a 
bureau would have functions which would extend beyond the 
range of the Central Medical Besearch Institute which was 
recently recommended by^ Sir Walter Morley Fletcher’s 
Committee. 

The Question of Financial Assistance. 

187 . Mutual assistance in such fields as agriculture, education 
and public health, based primarily’- on interchange of ideas and 
services, can only’ come about by the voluntary participation of 
the different units concerned. It seems ro us that joint effort 
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is likely to be most fruitful if it tnkes tlic form of establirlui)*;. 
without irri|x>siug cojitrol over the provinces, ceutrc.l bodies re- 
scrnblin!^ the Afiricnltnral Council, thouflh of cour.=e detail? of 
structure might vary considerably in each case. 

We would like to see these Central bodies exercising, by means 
of advice and, if necessary, by the provicion of financial as'-i.'^t- 
ance, some influence over recruitment for the higher personnel 
of tliese services. There is a natural tendency for a provincial 
Government to restrict the recruitment for its services to the 
province. ]3nt India needs the very best, and it will, in our 
opinion, be a great opxiortunity lost if tlic provinces do not avail 
themselves of the prestige which these central bodies should 
acquire in order to attract to their service men and women of the 
highest qualifications available. With the great development of 
the scientific servicc.s which is now taking place in other parts of 
the Empire, India will need to make knoAvn by everj' means at 
her disposal the unrivalled interest and importance of tlie scien- 
tific problems requiring investigation within her borders. 

Tlie view is authoritatively held in India, on the construction 
of the present Devolution Eules, that it is not pcrnii.ssible to 
incur expenditure from central .revenues on piovihcial subject.s, 
or to make assignments from central to provincial revenues for 
expenditure on a provincial subject, except in so far ns such 
expenditure represents pa 3 ’’ment for services rendered b\' the 
provincial Government, There is no occasion for us to go into 
the technical justification for this view, but we ate strongly of 
opinion that so rigid a division between expenditure on central 
and provincial subjects should be modified. We recommend tliat 
it should be rendered constitutionally' possible, under suitable re- 
strictions to assi.st provincial objects from central fund.? and 
vice versa. This will facilitate the operation and usefulness of 
such central bodies as we have been describing, which will serve 
the ends both of the provinces and of the Centre. 

Financial Relations. 

188. We now turn to the question of finance in a wider aspect. 
We have already explained in Chapter I of this Parti that we 
accept the principles of Ivlr. Dayton’s scheme for the division of 
resorirces between the Centre and Provinces, and that we recom- 
mend. as part of the necessary machinery, the setting up of a 
Provincial Fund. The provisions governing the working of the 
Fund will be an experiment in Indian federation which wc con- 
sider to be of great importance. The plan may', if successfully 
worked, be the precunsor of further developments on similnr 
lines. The scheme for allocation of resources provides inter aliii 
for the division, on certain principles, of the revenue from in- 
come lax between the Centre and the provinces.* To this 
extent it involvc.s a definite departure from the plan in the 

A 
i 


*- See Part Vtll. Clis. 5-7. 


P.'jrn':. riiul IG'b 


loS 


PART IV, CHAPTER 4 . 


that there is a -wiclc field open for the co-operation of the Government of India 
and of pro^dncial Governments in regard to a^icultural research ; and tliat it 
is the duty of the Government of India, in the discharge of their ultimate lesponsi- 
bility for the velfare of the vast agricultural population of this countrjA to 
advance research in every way possible -ndthout encroaching upon the functions 
of provincial Governments in that sphere. 

2. The Royal Commission, after discussing possible methods bj' wliich closer 
contact might be established between scientific investigators worldng in institu- 
tions under the Central Government and investigators employed under provincial 
Governments, recommended the establishment of an Imperial Council of Agri- 
cultural Research to wMeh the Imperial Agricultural Research Institutions and 
the Provincial Research Institutions would stand in exactly the same relation. 
The duties of the Council would be : — 

(a) The promotion, guidance and co-ordination of agricxdtural and veterinary 
research throughout India. ' The Coimeil would not, however, maintain research 
institutions directlj’' under its control, nor would it employ its awn staff of 
experts. It would merety determine whether a particular scheme of research 
was of all- India or of local importance and whether it could best he carried out 
at an Imperial or provincial research institution or by some other agencj’’ such as 
a University or a private individual and Avould then, after subjecting the scheme 
to examination b 3 ’’ its expert adviseis, make such grant as it considered suitable. 

(b) The tra inin g of research workers under a scheme of research scholarsliips 
or in other ways. 

(c) The collection and dissemination of information in regard not only to 
research but to agricultural and veterinary matters generally. 

(d) The publication of scientific papers, etc. 

3. The Royal Commission recommended that the Council of Agricultural 
Research should consist of thp follo^viIlg members : — 

(a) Three whole-time members appointed by the Government of India, of 
■whom one should be an experienced administrator vdtli a knowledge, if possible, 
of Indian conditions ; one should be an eminent scientist who had specialised in 
some branch of crop production and one should represent the interests of animal 
liusbandry including animal nutrition and veterinary matters. It was sug- 
gested that the administrator should be the Chairman of the Council. 

(&) Thirty -six other members, viz., the Director of the Agricultural Research 
Institute at Pusa ; the Director of the Imperial Institute of Veterinary Research 
at Muktesar ; one representative of the minor administrations imder the Govern- 
ment of India ; one non-official elected member of the Council of State ; two 
non-official elected members of the Legislative Assembly ; one representative 
each of the European and Indian business communities ; three representatives 
of Indian Universities nominated by the Inter-University Board ; one repre- 
sentative of the Indian Central Cotton Committee ; one joint representative of 
the Indian Tea Association and the United Planters’ Association of Southern 
India ; the nine Directors of Agriculture and the nine Directors of Veterinary 
Services in the major pro-vinces and five other non-official members nominated 
by the Government of India on the recommendation of the Council by reason of 
their scientific or other special q^ualifications. 

The Royal Commission recommended that the Coimcil should constitute sub- 
'■'ommittees to deal with special acti-vities. They further recommended that 
provincial Governments should establish committees to work in close co-operation 
■^vith the Council and to assist in maintaining touch between that body and 
agricultural activities in the provinces. They considered that pro'vdncial Govern- 
ments should have full discretion regarding the constitution of the proidncial 
committees. 

4. As regards finance, the Rojml Commission held that, only if the Council 
were placed in a secure financial position beyond the possibility of being affected 
by financial vicissitudes, would it be able to embark upon a programme of ordered 
advance. They, therefore, recommended that an agricultural research fund 
should be constituted by a grant of Rs. 50 lalrhs from central revenues to -nhich 
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ndditions should Ikj mnde from time to time its finnncial conditions jwrmittiHl. 
They niso recommended that the Council of Agriruituml Rcruvireii and tlu* 
Agricultural Research Fund should l)e constituted Ijy an Act of the Imperial 
IjCgislature. 

i>. The Government of India have given thejr most careful consideration Jo 
the proposals of the Royal Commission and are of opinion that they are on the 
avhole ndmirahly dcpignod to secure the objects for the attainment of which the 
-establishment of the organisation outlined a 1 x)ve is recommended. They fetd, 
however, that the composition of the Council and the methwl of financing it 
prf)posed by the Ro^’al Commission might with advantage be modified in cert.ain 
re.s|>oct 8 . It npjiears to them that a Council of thirty-nine inemlwrs would lx* 
too large to be really effective and that it is not desirable tliat the l>?gi«lative 
AssembU’ should he deprived of its normal constitutional control over an activity 
which affects the staple industry of this country ns it would be. if the method of 
financing the Council proposed by the Royal Commis-sion were adopted. To 
meet these objections, the Government of India have decided to mahe llie 
■changes in the structure of the Council and the method of financing it which are 
■explained in the subsequent paragraphs of tliis Resolution. 

6 . The central organisation will be divided into two i>arts. with executive and 
advisory’ functions respectively. The executive part, which will he known ns 
the Governing Body, will have the management of all the affairs and funds of 
the Council subject to the limitations mentioned in paragniph 7 below. This 
bod^' will consist of the Honourable Member of the Governor Gi'iicmrs Executive 
•Council in charge of the portfolio of Agriculture, who will be cx-officio Cliairmnn. 
ihc Principal Administrative Officer of the Council who ■will be appointed by the 
Government of India and who will be CT-o/ficio Vice-Chairman, one representative 
of the Council of State, two representatives of the Legislative Assembly, one 
representative of the Eurojican business community elected bj' the Associated 
Chambers of Commerce of India and Ceylon, one representative of the Indian 
business community elected by the Federation of Indian Chambers of C-ommorcc 
and Industry, one representative nominated by the Government of each major 
prorinco, two representatives elected 1 ) 3 ’ the Advisor3’ Board, and such other 
pensons as His Exccllcnc\' the Governor Genera! in Council ma3’ from time to time 
appoint. 

At the Conference convened b\- the Government of India in October la.st to 
consider the Report of the Ro3'al Commission, the Provincial Ministers of Agri- 
culture exprc.ssed the view that the provincial representatives on the Governing 
Bod\' should be the Ministers of Agriculture. This jjroposal has been referrcfl to 
Provincial Governments for opinion and has met with general acceptance. The 
Government of India ontircl3' agree that the presence of the Provincial Ministers 
of Agriculture on the Governing Bod3’ will contrihuto .vor\’ materinlh- U) the 
aucccssful working of the Council. The\' consider it desirable however that 
provision .should bo made in the Rules and Regulations of the Council permitting 
a Provincial Government to nominate a rcprc-sentative to attend an\' meeting of 
the Go'vcrning Bod3’ at which the Provincial Jlinistcr of Agriculture is unable to 
be present. 

The Honourable !Mr. V. Ramadns Pantulu ]ia.s been elected 1 ) 3 ' the Coiineil of 
State arid Alian itiuhammnd Shah Xawax and Chaudri Mukhtnr Singh have been 
elected b3' the I.cgislativc As-scinbU* as the rcprc-scntativcs of those bodies on the 
Governing Bod3* of the Council of Agriculturnl Research. The Associatcvl 
Chamlicra of Commerce of India and CeNdon .and the Federal ion of Indian 
Chambers of Commerce and lnduclr\' have elected Sir Joseph K.av and Mr. Wnl- 
ehand Hirachand, C.I.I’L. rcsjjee.t ivcK*, ns their represent.atives on the Governing 
Body. 

The functions of the Advisor3' Bo.atxl will l)e to examine nil pro]K)sals in eonncc- 
iion with the scientific objects of the Cmineil which min* be submittetl to the 
Governing BwH", to report on their fe.asibilita* and to advise on nx\y other qurs- 
tions referretl to it b\* tlie Governing Boda*. It will con'=i‘-t of ,-dl those who-e 
inclusion in the Ckumcil was rwommended b)* the P.o3-nl Comnn-'-ion with the 
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exception of the representatives of tho Central X<egislature and the representa- 
tives of the European and Indian commercial communities who %\dll now find a 
placemen the Governing Body. It does not appear necessary that the latter 
should also be members of the Advisory Board which, under the division of 
functions explained above will be a body of experts. In view of their exclusion 
from the Advisory Board, the Government of India, after consultation with 
Provincial Governments, consider it desirable that the scientific and university 
representation on the Board should be increased and that, subject, where necessary 
to the acceptance of the invitation to elect representatives to the Board, it should 
be composed as follows : — 

(I) The Vice-Chairman of tho Council. 

(2 and 3) Two whole-time expert advisers appointed by the Govemmhnt 
of India. ^ . 

(4) Director of the Pusa Besearch Institute. 

{ 5 ) Director of the Imperial Institute of Veterinary Research. Muktesar, 

(6) Director of tho Indian Institute of Science, Bangalore. ^ 

The Directors of Agriculture in 

(7) Madras. 

(8) Bombay. 

(9) Bengal. 

(10) The Dnited Provinces. 

(II) The Punjab. 

(12) Burma. 

(13) Bihar and Orissa. 

(14) The Central Provinces. 

(15) Assam. ' 

Representatives of tho Veterinary Department in 

(16) Madras. 

(17) Bombay. 

(18) Bengal. 

(19) The United Provinces. 

(20) The Punjab. 

(21) Burma. 

(22) Bihar and Orissa. 

(23) The Central Provinces. 

(24) Assam. 

(25) A representative of minor administrations imder the Government of 
India nominated by the Government of India. 

(26) A representative of tho Porest Research Institute, Delira Dun, 
nominated by the Government of India. 

(27) A representative of the Co-operative Movement nominated by the 
Government of India. 

(28) A representative elected by the Indian Besearch Eund Association. 

(29 to 32) Pour representatives of Indian Universities elected by tho 

Inter-University Board. 

(33) A representative elected jointly by the Indian Tea Association and 
the United Planters’ Association of Southern India. 

(34) A representative elected by the Indian Central Cotton Committee. 

(35 to 39) Pive non-official members nominated by tho Government of 

India on the recommendation of the Council on the giound of scientific 
Imowledge or other special qualifications. 

And such other persons as Bis Excellency the Governor General in Council 
may from time to time appoint. 

Mr. P. H. Carpenter, Chief Scientific Officer, Indian Tea Association’s Experi- 
mental Station, Tocldai, Assam, has been elected as their representative on the 
Advisory Board by the Indian Tea Association and the United Planters’ Associa- 
tion of Southern India. The Government of India have nominated Sir. G. K. 
Devadhar, C.I.E., President, Servants of India Society, Poona, as representative 
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of tlie Co-op'-rntivo Mox'C'mcnt on the IJo-ircl. The name." of the luiniinCM:^ of i!ic: 
Govenuneni of Indhi to represent inmor adniinistratioris and ihoPom'^t Rc=«irch 
Instittilc, nisp'-etivc! 3 % %vj!l be unnminccd shorlK". 

The I’rinetpal Adniiiiistrative Officer to the Council will be cx-officio ChairruRn 
of tlie Advfson.' Board. 

All the other features of the Bo.val Conimi’-'^ioiTB proposal*: for the organienlion 
of the Council, iis., the Ihrt^e v.iio!e-tiinc officers of the Council, the cub-foin- 
mitle« to deal tvith speci.al activities and fho 3 -irovincial coniinittws M-ii! remain. 

. As recommondeti ht’ the Rot’al Cominiseion. the duration of the appointment 
of members of the Council, other than the rcprcsontali%-es of the Council of State 
and the J>fgislativc A.osembh' and of tho'^o members svKo -are a]j]>oinlcfl b_v tf-aRon 
of tlic office or appointment the\* hold, u-ill Im three ycjirp. 'J’he tenure of ajipoint- 
ment of the Principal Administrative Officer and the tuo ■whole-time ex 3 >crt 
advisers will ordinarily' he five years. 

7. For the linnp gra’nt of Es. 50 laldis recommended by the Eoyal Comtni>-,':ion, 
the Government of India have decided to substitute n'n initial lump grant 

* supplomenlcd by a fixed minimum grant .annually. They' have fi.voil the initial 
_grant at Ils.2.j Lakhs, of which P,s.l.5 laklis have been provided in the budget for 
i929-30. Commencing from 1930-31, the annual recurring grant will he fixed 
at Eb. 7.2.5 lakli.s per annum, of which Es.5 Lakhs will he devoted to the furtlier- 
anco of the scientific objects of the Council, and the remaining Its. 2. 25 Lakhs to 
the cost of its staff and secretariat. A sum of Rs.1.40 Laldis has hi'cn provided 
in' the current year’s budget to meet the cost of the staff and secretariat in this 
financial year. The provision in the current year’e budget has been ma<lc with 
the aiiproval of the Ixigislativc Assembly and the graiits to be m.adc in suberquent 
years will al«o be subject to its aiiproval. 

The Council of Agricultural Ecsearch will have an entirely' free hand in regard 
to the expenditure of the grants made to it for research purposes .subject to the 
condition that it incurs no liability' in respect of such matters as leave or pension 
contributions after the research for tvliich the grant is given lias been completed. 
In regard to the grant made to it to meet the cost of staff, c-stablishment, etc., 
the Government of India have decided that, for reasons of administrative 
convenience, it should be in the same iiosition ns a Department of the Govern- 
ment of India Secretariat. 

8. The broad outlines of the schomo were placed before the Conference of 
Proinncial Jlini-stcrs and other rcprcsontatii'cs in October Inst and met with 
general acceptance. 

9. The Government of India have further decided that tlic Council should not 
be con.stitulcd under nn Act of the Imperial IjCgislature ns rocommondod hy the 
Eoy'nl Commission but should be rcgislci-od under the Registration of Societies 
Act, XXI of ISGO. In onlcr to comply with the requirements of that Act, a 
meeting of those xi'lio irill constitute the Council -will be convened at an early 
date to consider the terras of the Alcniorandura of Association and the Rules 
and llcgulntions wliicli have to be filed with the Registrar of Joint Stock 
Companies. 

. 10. Proimsals have been approved by His Ufa jcsty''s Secretary of State regarding 
tJio appointment of the Principal Administrative Officer, the tivo whole-time 
cxjicrt advisers and the Sccrctaiy" to the Council. 'J’lie Government of India 
hoi>c .shortly' to be in a position to announce the names of the gentlemen appointed 
to tlic first tliree of these. posts. The officer selected for the appointment of 
Secretary' to the Coimcil is Mr. S. A.'Hy'dnri.^I.C.S., (Madras). 

11. 'I’ho Govormnent of. India trust that all Provincial Governments will lake 
early’ stops to constitute provincial conimiltccs, on the lines suggested by’ the 
Royal Couunission subject to sxich modifications ns may’ bo con'Jidorc^l required 
ill the light of local conditions, to work in co-operation -vvith the Council of 
Research. 
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CHAPTEB 5.— THE AUTHOBITY OE G-OVEBNMENT. ’ 

The ITeed to Expound Government Policy. 

19l. We propose to devote a sepai*ate chapter to considering a 
feature in the general Indian situation which during our tours 
constantly struck us as remarkable and worthy of analysis, 
though it appears to have been little dwelt upon in connection 
with the constitutional developments of 10 years ago. We refer 
to the danger of undermining the authority of all government, 
and the loss of public confidence which would follow, 
if no effective steps are taken to make more widely known the 
explanation of official policy and to counteract the gross mis- 
representations of Government action put forward with impunity 
by those who seek by every means to discredit it. We do not, 
of course, mean that Governments, whether in India or any- 
where else, should not be criticised, or that vigorous attacks, 
however misguided they may appear to the authorities to be, 
should be suppressed or punished as long as the law of the land 
is duly observed. We mean that the Government case should 
not go by default ; and that, in the public interest, citizens should 
not be led to believe that the authorities have no answer because 
as a rule they make none which reaches their ears. Let us 
consider how the present situation has come about and how, 
consistently with the preservation of all essential liberties, it 
might be improved. 

Changed Relations between Government and the Indian Public. 

192. In earlier days, Government in India could afford veiy 
largely to disregard attacks made upon it, because its position 
was that it took little part in argumentative debate, but issued 
its edicts, after taking counsel witb such non-officials as it con- 
sulted, in accordance with its own judgment of what was best 
to be done. Permanent officials attended to their proper work 
of administration, and whilst, in deciding on the policy to be 
followed, the Government of India gave close attention to its 
probable reactions and watched any sign of discontent, it acted 
as a benevolent bureaucracy and was accepted as such. Even 
as late as the Morley-Minto Councils, the Government took up 
the attitude of an Executive which was willing to give ear to 
y additional ” members of the legislature and valued their 
counsel, rather than the position of an Administration facing 
political opponents. 

But now all this is changed. The Government has entered 
politics. It has to answer its critics on the floor of the House. 
Yet, although the Government case is given in debate, the ab- 
sence of any effective publicity prevents its answer reaching the 
public outside. Those wdio are only familiar with the interplay 
of party politics at home may have a difficulty in appreciating 
that in India the sort of attacks which we are deprecating are not 
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directed against particular items of policy, but amount to Use en- 
couragcmejit of an utter disregard of all the necc-'^arv rules of 
order which any civilized Administration must uphold. Our con- 
cern is not solely vrith the position of the powers that he, but 
with the consequences of ibis upon the peaceful administration of 
India in the future. This is a, situation which, in the interests 
of good order and contentment, calls for remedy by an}’ legiti- 
mate means. As things are, the most violent and mendacious 
statements are made with the knowledge that there will be 
little attempt to rebut them ; hard-working and devoted officials. 
Indian as well as British, have the feeling that they will not 
lie defended ; and the public, which has inhei’ited a tradition 
that Governments should be respected only so far ns they exact 
respect, is misled. 

The Importance of Effective Publicity. 

193. We consider that the Governmental seiwice of informa- 
tion needs to be greatly extended and improved. It is not fair to 
the large bod}’’ of citizens who are being invited to as'^nme wider 
responsibilities and who are passing through a period of train- 
ing and political education to leave them ignorant of all but one 
side of the case. In the sphere of local government and in the 
work of the districts, contact with realities and appreciation 
of the reasons for action are easier to secure. But as regards 
all larger issues, and most of all in connection with the central 
administration, methods must, we think, be found to spread 
truthful information more widely. The need for a fair presenta- 
tion of policy and facts is not confined to India. Tho misleading 
effect on public opinion throughout the world is no less iinjx)rtant 
to bo kept in mind. We have already dc.^^cribed in Volume I 
the astonishing lengths to which a certain section of the Indian 
Press has gone in vilifying the Administration and attacking its 
servants.* It would be going beyond the scope of the task 
entrusted to us to attempt to suggest how the law of India on 
this subject should be framed or applied, but we must pul on 
record our strong conviction that, unless a corrective is forth- 
coming, the orderly development of Indian institution.s is put 
in jeopard 5 ^ The plant of self-government cannot be expected 
to exlaibit hcaltliy growth in an atmosphere so poisoned by 
misrepresentation. 

Some Suggestions. 

191. We think, therefore, that the question sliould he carefully 
considered by what means the widest publicity can be obtained 
for a reasonable account of the activities and decisions of the 
various Governments of India, and how best this infoi’inatlon 
can he brought before a larger part of the Indian }>opulp.tion. 
All over the eivilized world new methods of dis-eminating news 
and views are being devised, and both in Kngland and the 

* Tol, I. y>.nras- 2S7-S nud 401. 
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the last few weeks, under tlie guise of intelligence supplied to 
them from the Indian newspapers. In addition to perversion 
of facts, there are constant vilification of the Government, false 
assertions of its purposes, and increasing attempts to sow dis- 
content and hatred between it and its subjects.” Since then 
there have been many Acts and Ordinances in British India 
for the regulation of printing presses and newspapers. The 
Indian Press Act of 1910, which was repealed in 1922, dealt 
not only with ” incitement to murder and acts of violence but 
also with other specified classes of published matter including 
any words or signs tending to seduce soldiers or sailors fi'oin 
their allegiance or duty, to bring into hatred or contempt the 
British Government, any Native Prince, or any section of His 
Majesty’s subjects in India, or to intimidate individual public ser- 
vants or private individuals.” (Indian Year Book, 1927.) In most 
of the Press codes of the civilised world, including Prance and 
Germany, after a general declaration in favom’ of the freedom 
of the Press provision is made for protecting persons in authority. 
In the case of both the above-mentioned countries newspapers 
are also obliged to publish corrections made by officials in answer 
to charges that may have been published in their own columns. 
I suggest that some such statutory power should exist in British 
India in order to afford adequate protection to pubhc officials of 
all kinds, military and civil, in the discharge of their duties and 
thus both vindicate the integrity and honour of the public service 
and, what is still more important, prevent authority itself from 
being brought into general odium and despite. 



TAT.T V. 


107 


PART V.— THE CONSTITUTIONAL PROBLEM IN 
RELATION TO THE DEFENCE OF IiNDIA. 

100. In the first volume* of our Report ve have given ?ome 
account of the size, functions, and organisation of the Ann}’ in 
India. We have urged that the fundamental difficulties v.‘hich 
the Indian militarj'^ problem i-aises in the v,'ay of an advance 
towards the goal of Indian self-government should be honestly 
stated and squarely faced, and we have indicated that in this, the 
second, volume we should endeavour to deal further with the 
matter. It is, of course, a matter of supreme imj:)orlance both 
to India and to Britain ; and even though we maj' not succeed 
in proi^osing any cut-and-dried solution, we most deeply feel 
that much will be gained if the question is removed from the 
atmosphere of nebulous generalit}- and is regarded as one which 
now calls for patient and practical analysis. It is useless for one 
school of thought to dismiss the whole subject by saying that the 
needs of India's defence constitute, and must always constitute, 
an irremovable obstacle in the way of the ultimate attainment of 
the purpose avowed in the declaration of 20th August, 1917. It 
is equall}'' useless for another school of thought to treat the 
obstacle as though it did not exist, or could be easily circum- 
vented by some generous declaration or some simple adjustment 
of detail. It is a cardinal problem, calling for the exercise of 
wise and informed statesmanship from the side of Britain and 
of India, alike. And, as such, it needs, first and foremost, a due 
appreciation of the facts. 

Reasons for a British Element. — (i) Frontier Defence. 

196. Let us, therefore, first briefly resume, what we have 
already elaboi’atcd in our fix'st volume in some detail. The land 
frontier of India exposes her in the North-West to a constant 
and pressing danger of a magnitude which is quite without 
parallel in any other part of the Empire. For her defence 
against this menace, India relies on an Army which must ho 
adequate in its higher command, staff, and organisation, sufficient 
in numbers, suitable in composition, and efficient in equipment 
and training. The evidence v.’e have heard and what we have 
seen in the course of otir Indian tours leave no doubt in our 
minds that, at least for a very long time to come, it will be 
impossible for the Army entrusted with the task of defending 
India to dispense with a very considerable British element, 
including in that term British troops of all arms, a considerable 
proixortion of the regimental officers of the Indian Army, and 
the British personnel in the higher command. The rank and 
file of the Indian Army are not drawn from all over India, but 
from certain martini races wbo themselves largely represent 
former masters of parts of India, so that the problem of providing 

* Vol. I, Pnrt I, Ch. 10. “ The Army in Indi.-u” 
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them with a non-British command is of quite peculiar difficulty. 
We are pronouncing no judgment one way or the other on what 
is called the “ eight units scheme,” but, whatever the scheme, 
stead 3 ' progress should continue to be made in the direction of 
an ultimate policj’^ which contemplates the building-up of an 
entirely- Indian force. But the issues involved are too vital, 
and the practical difficulties too gi'eat, to justify a precipitate 
embarkation on a wholesale process of substituting Indian for 
British personnel in the Indian Army. The Army in India is 
the only effective barrier between India and the dangers without 
her gates. We regard it as bejmud question that, having regard 
to the Indian and Imperial intei*ests involved, to the dangers to 
be faced, and to the composition of the force. Parliament can- 
not wash its hands of all responsibility for this Army. Nor do 
we see how, in that event, British officers and men could be 
recruited and called on to serve in India. 

197. There is, therefore, a dilemma. The declaration of 20th 
Augush 1917, stands in its full implication ; the British people 
and the British Parliament have no thought of going back on 
it ; yet here is the difficulty, which appears almost insurmount- 
able, arising from the continued presence of the British element 
in the Armj^ in India. It is impossible to relinquish control 
over an Ai-mj"^ containing this element to Ministers responsible 
to anj^ elected legislature. Such a transfer could only take place 
when no part of the Armj’^ in India consists of British officers 
cr troops recruited by the Imperial G-overnment. When this 
will come about we cannot say, but we see no prospect of its 
happening for very many years. Moreover, to any who are 
tempted to question this judgment or to regard it as unduly 
harsh, we would point out a second consideration. At the 
present moment, no Indian holding the King’s commission is 
of higher armj^ rank than a Captain — there are, we believe, 39 
Captains of whom 25 are in ordinary regimental employ. Some 
of them are of an age which would prevent their attaining much 
higher rank, even if they passed the necessary examination, 
before retirement. Most of these have not been through Sand- 
hurst, but got their commissions during the Great War. Now, 
however genuine may be the desire, and however earnest the 
endeavour, to work for this transformation, the over-riding 
condition so forcibly expressed bj'^ the Skeen Committee (whose 
members, apart from the Chairman and the Army Secretary, 
were Indian gentlemen) in the words “ pi'ogress . . . must be 
contingent upon success being secured at each stage and upon 
militaiy efficiency being maintained throughout must in any 
case render such development measured and slow. A Higher 
Command cannot be evolved at short notice out of the existing 
cadres of Indian officers, all of junior rank and limited experi- 
ence. Not until the slender trickle of suitable Indian recruits 


* Indian Sandhurst Committee Enport, p. 23. 
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for Iho officer class — and we earnestly desire an increase in tljeir 
numbers- — flow's in much greater voiiune, not until sufficient 
Indians bavc attained the experience and training requisite to 
provide all the officers for, at anj' rate, some Indian regiments, 
not until such units have stood the only test which can xxissibly 
determine their efficienci’, and not until Indian officers have 
qualified 133' a successful arm3' career for high command, will it 
be possible to develop the polic3’ of Indianisation to a point winch 
wall bring a completGl3' Indianised Army within sight. Even 
then, 3'ears must elajjse before the process could ho completed. 

(ii) Heeds of Internal Security. 

198 . In the sphere of internal securit}’-, also, the neeessitv for 
the presence of British troops, who are the neutral guardians 
of a peace so frequontl}' assailed in recent 3'ears by bitter com- 
munal feuds and sectional commotions, raises another difficult3'. 
These British troops, recruited b3' the Imj^erial Government, 
must be under the orders of those w'hom the Imj^erial Govern- 
ment controls. It appears to us that it would be impossible to 
conteinp»late the use of British troops to quell civil disturbances 
at the unrestricted bidding of Ministers poi3nlarl3' elected and 
answerable to popularl}' elected legislatures. We are quite con- 
fident that man}' Ministers would use such powers, if the,v had 
them, fairly and in the public iutorest ; but wo are also sure that 
they would be often oxx)Osed, whatever lhc3'^ did, to the charge 
of being influenced by communal pi-cjudice. But, in an}' case, 
the British soldier has not undertaken service on this under- 
standing.’^ 

(iii) Obligations to Indian Princes. 

199 . Yet another difficult^v which cannot be overlooked arises 
fi'om the treaty obligations, incumbent on the British Cro^vn, of 
supporting, in certain eventualities, the Rulers of Indian States, 
It is clear that it is irnjiossible for the Crowm, upon whom the 
States rely, to lose control of the instrument by the use of 
which in case of need the obligations of the Crown could be 
discharged. 

The Obstacle Must be Faced. 

200. Wc arc well aware that in wi-iting thus we may be falseh’ 
accused of want of 83'mpath3’’ with some ver3'' natural and legiti- 
mate asiiiralions. But it is exactl}' because we arc not willing 

* Tho xirinotplo involved i.*! ono ivliich has been clearly Laid down and olK-crveel 
in many parts of the Kmpiro when tho question of tlie use of Imperial trooj''! in 
a seU-govorning area has nri.«on, o.g., in How Zo,aland in ISGl, and in Xntal. Thai 
principle is that troops rconiited under Iinperinl authority otmhl not to ho ni«l 
in sui)port of a x'olicy for whicli the Imperial Government i« not ultimatcly 
resiKinsible. Tlio e^stahlishc.l rule lias been that Iiiqw’rial 1roup=: are not at the 
disposal of Dominion ^.linislers, and their intcrv'Ontion in exceptional ca='v- tnltf s 
place only under the anihority of the Governor or other representative of tl;e 
Crown. 
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to leave matters at this point that vre wish to begin by stating, 
without reserve or concealment, these two plain propositions. 
First, control of an Army including a British element cannot 
be made over to an Indian Legislature. Secondly, so far as it 
is possible to forecast the future, the evolution of an entirely 
Indian military force, capable of undertaking unaided the tasks 
now discharged by the Army in India, must be a very slow 
process indeed. If either of these propositions could be chal- 
lenged, it w^ould be easier to visualise the complete attainment 
of self-government in India than it is. But even if these two 
propositions are true, that is no reason for dropping the subject 
and treating further consideration as useless. It is Britain 
herself that has fostei'ed in many Indian minds the hope of 
increased self-government and, while we must do our best to 
bring out this essential difficulty, we must also make wffiat con- 
tribution we can towards a constructive plan for dealing with 
it. 


The Burden of Military Expenditure. 

201. The cost of the Army in India is boime by the Indian tax- 
payer, and paid out of central revenues. It is, of necessity, a 
very large figure — ^at present no less than 55 crores, equal 
to about £41 millions per annum. We printed in our first volume 
a table (Vol. I, para. 113, note) giving the ratio of defence ex- 
jDenditure to total expenditure in the Dominions, and it is 
interesting to note the contrast between the case of those 
Dominions and the case of India. This contrast is 
not due solely to the immense difference in the risk 
to be insured against. It is also in part explained (and 
the explanation is one not always borne in mind when 
using comparative percentages) by the respective levels 
of poverty or wealth in the areas compared. But, after all 
explanations have been allowed for, the figures do, we think, 
bring home in a very striking way the extent of the burden 
of defence resting on the shoulders of the Indian taxpayer. As 
the w'hole customs revenue of British India amounts to just 
over 50 crores, it maj’^ be said that the receipts from customs 
almost pa 5 r for the Army. Much discussion arises in India from 
time to time as to whether it is equitable for India to find so 
lai'ge a sum for this purpose, and this discussion revolves round 
the question — ■‘^Tiat is the Army in India really for? We are 
aware that, since the Statutory Commission was appointed, the 
investigation of India’s claim that there is a portion of this 
military burden which ought not to be charged against Indian 
revenues has been under discussion between the Government of 
India and the Home Government, and we therefore refer to it 
with all possible reserve. But, in so far as constitutional issues 
may be said to be involved, w’e feel obliged to touch upon it in 
general terms. 
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Purposes of the Army in India. 

202. As regards the purposes for which the Army in India is 
maintained, we have been .at pains to procure information from 
the best sources and to lest it in ever 3 ' wa 3 ' that was open to us. 
The objects for which the Arraj* in India exists are the defence 
of India against external aggression and the maintenance of 
interna] order. The size of the Armj* to secure these objects 
is not, as is sometimes imagined, fixed by the War Ofiico or the 
Army Council ; it is fixed on the advice of the Comniandcr-in- 
Chief in India and of the G-overnment of India, of which he is 
a member. Constitutionally speaking, this means that ihe 
.authority ultimately responsible for deciding the strength of the 
Army in India is the Secretar 3 ' of State. If some question of 
great importance connected with the Army in India arises, it 
may come before the Cabinet, and the Cabinet may seek the 
advice of the Committee of Imperial Defence, though of course 
responsibility for the decision reached rests with the Cabinet. 
The Committee on such occasions would invariabl}' include the 
•Secretarj' of State for India and his advisers, as well as the 
Secretaiy of State for War and the Chief of tlie Imperial 
General Staff. The Secretary of State for India always has at 
His ser^dee the advice of a soldier of high rank and long experience 
-of India, In the Cabinet, where, of course, the final decision is 
taken, the Secretary of State for War has no over-riding power; 
he is, like the Secretaiy of State for India, a member of tlie 
•Cabinet taking his share in the joint responsibilit 3 ' for ^yhat is 
decided, but with the important distinction that, if Indian re- 
venues are involved, no acquiescence on the part of the Secretnr}' 
•of State'for India can be effeclive without the concuncnce of the 
raajorit}' of the Council of India. 

203. We are assured that the size of the Array in India is not 
artificially enlarged with a view to malcing some i>ortion of it 
available' for serrice elsewhere, or for the purpose of keei>ing 
on Indian soil a reserve not needed in India at the expense of 
the Indian iaxpa 3 'er. Its strength is not more than is calculated 
i-o be necessary for meeting the emergencies of internal di.<yorder 
and tbe possibilities of external attack. The extent of the 
demands actually made upon it for these purposes natnrallj, 
varies, from time to time, but it has to be ready for the strain 
whenever the strain comes. Neither is the British element 
m-ealer than the Arm}' Authorities in India believe to be needed 
for these purposes. The Commnnder-in-Chief makes his estimate? 
and requisitions for British troops, and (he Home authorities in 
consultation with him do their best to meet them. If very serious 

• Compare the re°olution of tlio I-op-lntivo A-wml-b* of 2Stli rttarrii, 1021. 
•Tliis; (Icfinilion b.v the As.-embh’ of tfjc objoctf; for wluVii the Arnw in India js 
inai’ntnined ivn? endor?e<l b.v the Cabinet, and sUiterncnts to tbi« cfTc-ct, lirivc- 
-been made in ropK’ to qiie-tion"? in Parliament. 
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troubJe arose m India or on its frontiers, drafts and reinforce- 
ments would have to be drawn from home, and the reserves main- 
tained hy 'the British Government are calculated with this in 
mind. On the other hand, in times of comparative quiet, the 
Government of India has often found itself able to lend to the 
Imperial Government units from the Army in India for service in 
other fields. For example, troops from India seiwed in Eg 3 fpt in 
1882, in China during the Boxer troubles and again in 1927, in 
the South African War, and on many other occasions. The most 
striking and extensive instance arose when numerous seasoned 
units of the Army in India served in many theatres of the Great 
War, while territorial battalions were drafted into India from 
home to take the place, as far as possible, of British troops. 
But when such troops are lent by the Government of India for 
Imperial service outside India, it is the British taxpayer, and 
not the Indian taxjiayer, who noimally pays for them, so that 
the sparing of troops from India may actually mean a saving for 
the time being to Indian rei’^enues. A memorable exception to 
that general rule occurred during the Great War, when, with the 
approval of the Imperial Legislative Council, British India 
undertook in 1914 to defray the normal cliarges of troops with- 
drawn for the War, and in 1918 to provide a further contribu- 
tion of jSlOO millions (subsequently increased by £13^ millions). 
Britain can never forget this demonstration of Indian sympathy 
and goodwill in a dai'k hour. Nor was that all. Some of us 
still recall the thrill that passed over the House of Commons 
when, on 9th September, 1914, the Under Secretary for India 
read the message from the Indian Government, detailing the 
welcome aid which was promised, and which was so promptly 
and voluntaiily furnished and supplemented, by the Ruling 
Princes of India, to the common cause. 

Supply of Indian Troops for Imperial Purposes. 

204. While, therefore, we hold it to be established that the size 
and co.=:t of the Army in India are only such as are considered 
to be necessary for the defence of India against external 
JJ^ogression and the maintenance of inteimal order, it is im- 
portant to remember that, as a matter of historic fact, the 
Empire has fi'equently asked for troops from India for Imperial 
purposes. It is sometimes assumed or argued that, since India 
has been able, in response to such appeals, to lend troops for 
service abroad, it follows that the troops assembled in India, and 
paid for by India save when so lent, are in excess of India’s own 
needs. The argument is, of course, in itself fallacious. And 
against such an inference must also be set the consideration 
already referred to, viz., that circumstances might arise when 
the troops in India would need to be reinforced from elsewhere 
in the Empire. But we cannot trace any instance in which the 
reque.'^t to boiTow Indian troops has been refused outright ; such 
an application is dealt with, we imagine, by the Government of 
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India as one that ought to be promptly granted in the Imperial 
interest, unless immediate anxieties concerning India’s own 
safety make the contingent risk too great (for some degree of 
risk is involved), and presumably such an appeal would lioi bo 
addressed to India except in times when compliance seemed 
joroper. Accordingly*, wdtbout questioning the proposition that 
the size of that Army is fixed by reference to India’s needs, it 
is easy to see that the temporary' loan of units drawn from that 
Army may' from time to time properly^ take j)Iace, And the 
geographical position of India often makes it a very convenient 
quarter from which to borrow them. 

205. These considerations, however, are far from exhausting 
the analy'sis of India’s military burden. The real qnc.-^tion. as 
it seems to us, is not w'hether the size and exx^ense of the .*Vrniy 
sert'ing in India is greater than is needed for the twin x^tirposes 
of internal order and frontier defence, but wdietlier in connection 
with the latter of these pmxioscs there is an Imperial, as ox^posed 
to a purely Indian, aspect which, in the absence of countervail- 
ing claims, might make it inequitable to regard its cost as 
falling solely upon Indian revenues. This is by no means to bo 
determined by any' single and simifie test. A great many* con- 
siderations have to be measured and set in the scales before the- 
balance can be truly read. We do not for a moment claim to 
have evaluated every' factor (some of which, such as the vexed 
question of capitation charges, are extremely technical), but ,a 
summary' of relevant considerations may help to clear the ground, 
for the futui’e. 

The Imperial Aspect of Frontier Defence. 

206. The argument in favour of recognising some clement in 
the total burden as related to something wider than x">oi'ely' 
Indian interests is as follows. If the defence of India were to 
fail, it is not only' India that would sufi’er. Indian lives and 
Indian properly' wovild be the first to bear the brunt of a hostile 
invasion, but they' would not be alone in feeling the results. 
The whole Emph*e would be involved. Indeed, it is x^'ccisely for 
this reason that the Emx>ire cannot renounce interest in the de- 
fence of India by land, and that Ibc Chief of the linx^erial General 
Staff and the Committee of Imx>erial Defence may bo assumed 
to take part in advice or discussions on critical questions of liigh 
strategy involved in the relations of India with its neighbours. 
The North-West frontier is not only the frontier of India : it is 
an international frontier of the first imi^ortancc from tlic military- 
point of view for the whole Empire. On India’s frontier alone 
is the Empire open to any' serious thre.at of attack by- land, and 
it must bo remembered that such an attack miglit be delivered 
not on account of any quarrel with India, but because a disx>uic 
between the Empire and a Foreign Power bad arisen in quite 
a different x^art of the world. The problem of India is. there- 
fore, unique, since no other part of the Empire posse.^^pos such a 
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frontier — vulnerable with such grave consequences and defended 
at such a cost. Everj’ where else, the guarding of a frontier can 
be normally treated as a local concern. But here, the effective 
defence of India is a matter in which other parts of the Empire 
are also closely and directly interested. Imperial foreign policy, 
Empire communications. Empire trade, the general position of 
Britain in the East, may be vitally affected. And if operations 
on an extended scale in that region unhappity became necessary, 
involving the risk of conflict with a major Bower, it is the 
Imperial Government, with its fuller knowledge of the inter- 
national situation and its dhect concern with all questions of 
Imperial strateg}’, which would naturally take the leading part. 

Some Countervailing Arguments. 

207. We have said that we do not intend to enter upon the 
question of capitation charges, i.e., of the claims made b 5 ^ the 
British Government against Indian revenues for payments to 
cover the cost of training recruits who, in due course, are 
drafted to India to maintain the strength of the British 
units quartered there. This question also, we understand, 
is under discussion between the two Gnovernments ; it is a question 
involving much expert enquiry, and we are, of course, unable to 
deal with it. However it may be decided, both as regards the 
principle of liability and the actual amount, it is only one of the 
considerations which, as it seems to us, enter into the more 
general issue. Having indicated in a previous paragraph some 
of the matters which are put forward from the one side, it is 
right that we should also indicate other considerations which 
are among those likely to be urged on the other. It can be 
forcibly argued that, although India’s long coast-line enjoys the 
protection of the British Navy, her present contribution towards 
the heavy burden which this places upon the British taxpayer 
is only .€100,000 a year. It has to be remembered that the 
security of India from external aggression is immensely in- 
creased b 3 f the knowledge that the whole of the military 
resources of Britain would, if necessary, be available for her 
protection. 

Could the Barrier to Constitutional Advance be Removed? 

20S. The result of this analysis (apart from any question of 
figures) seems to us to be as follows. India and Britain are so 
related that Indian defence cannot, now or in any future which 
is within sight, be regarded as a matter of purelj^ Indian concern. 
The control and direction of such an army must rest in the 
hands of agents of the Imperial Government. How does it neces- 
sarily follow from this that further progress towai’ds the realisa- 
tion of responsible government in British India is barred until 
the work of defence can be adequate^ discharged without the 
help of British officers and British troops? As things are, there 
is a block on the line of constitutional advance. All hopes of 
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evolution in the Central Government toward? ilic ultimnte go *! 
described in the declaration of 20tli August 1037 are in danger 
of being indefinitely frustrated if the attitude (illustrated by the 
Nehru Report) is maintained that any future change involves 
the putting of the administration of the Army under the 
authority of an elected Indian legislature. We have already 
given our reasons for holding that whatever form th.e Govern- 
ment of India hereafter takes, it must continue to be a unitary 
government, the members of which take joint responsibility for 
decisions within the scope of government policw, and ihnt the 
introduction at the centre of that division of responsibility which 
is called d 3 'archy is quite impossible. The question is whether 
there is anj' other mode of ti-eatmenl open which would provide 
adequately for the needs of Indian defence, and at the same 
time offer an earlier prospect for some further constitutional 
advance at the Centre, It seems to us that the onlj- possible 
method would be to recognise that the protection of the frontiers 
of India, at anj' rate for a long time to come, should not be 
regarded as a function of an Indian Government in relation 
with an Indian legislature, but as a. matter of supreme concern 
to the whole Empire which can onlj' be effectively organised 
and controlled an Imperial agonc}*. 

The Main Conditions of a Settlement. 

209. A solution based on this principle would probablv liave 
to be brought about by a definite agreement between India and 
Great Britain acting on behalf of the Empire. IMan^’ jxjints 
would have to be settled, and we can onlj' indicate the general 
lines that might be found to be pi’actical. Such a scheme 
assumes that the forces composing the existing Army in India 
would no longer be under the control of the Government of 
India, but would be under an Imperial authority Vvliicli would 
naturally' be the Yiceroj* acting in concert with the Commander- 
in-Chief. It would involve an xmdertaking Iw the Imperial 
authorities of the obligations of Indian defence in rciurn for 
tlie continued provision of definite facilities as to rccruitnicnf . 
areas, transport? and other mailers. And, of course, it would 
involve an eqiiitablc adjustment of the burden of finance, vliicli 
we do not attempt to prejudge, but which would pcrliaps most 
naturallj' take the form of an agreement to provide from Indian 
revenues an annual total sum, subject to revision at intervals, 
and with the opportunitj" of sharing in economies. The contri- 
bution would be non-votablc. So far. we arc dealing with 
ordinary armj’ expenditure. In the case of extraordinary or 
war expenditure, there is a broad distinction between the cost 
of expeditions or operations which ai'e the result of tribal activi- 
ties and mrrst bo considered a normal incident of the Warden- 
ship of tlie IMarchcs and e.xceptional expenditure rendered 
nec.cspar 5 ’ bj* the organised attack of a foreign jxtwor. In the 
former case, the charges should, wc think, fall eniirely (as 



176 


PAUT V. 


hitherto) on Indian revenues; while we feel that the circum- 
stances may be such in the latter instance as to make a case for 
spreading the financial burden more widely. If sucli an agree- 
ment could be reached, the block to constitutional advance in 
India which this problem of defence now presents would no 
longer stand in the way. 

Consequent Administrative Adjustments. 

210. On its administrative side, the adoption of such a proposal 
would not involve any great departure from present methods. 
If the responsibilit 5 ^ for the Army in India is to rest with the 
Imperial Government, that Government wmuld continue to be 
represented in India by the Governoi'-General ; and the day-by- 
day administration of the Army would be, as now, in the hands 
of the Commander-in-Chief. The latter would, however, cease 
to be a member of the Indian Legislature, and, while he remained 
a colleague of the Govei'nor-General, he would coase to be the 
holder of a portfolio in the Government of India. The Central 
Legislature, as now, would not vote suppty for the Arm}’’ ; appro- 
priations of revenue for this purpose, in accordance with the 
ai'rangement we have assumed, would be authorised by certificate 
of the Governor-General. But we should like to see the consti- 
tution of some Committee on Army affairs on which the Central 
Legislature — and in time, rve hope, the Indian States also — 
would have representatives for the purpose of discussing, and 
keeping in touch with, military questions. The military 
administration would have to be secured in all •necessary control 
over its dispositions and arrangements, and would have the right 
to demand the co-operation which it now enjo3’’s from the civil 
authorities. Under the existing constitution such assistance 
could easily be secured. If and when the Government of India 
became responsible to a Central Legislature, it would first be 
necessary to ensure co-operation by definite agreement and to 
devise macbineiy for settling differences or resolving deadlocks. 

Army Indianisation Hereafter. 

211. We have now sketched in bare outline the main features 
of a method of treatment which, if it is accepted in principle, 
will call hereafter for a more careful examination and settlement 
of details, but it is necessary before we pass to the hearings 
of such a plan on internal security to explain one or two of its 
more important consequences. 

We have already made it abundantly clear that in our view 
we are pledged to go forward steadfastly and sympathetically, 
subject only to the over-riding requirements of military 
efficiency, with the Indianisation of the Army. We consider 
that this obligation should continue to be honoured in the letter 
and the spirit if the Armj' in India were to pass, as suggested by 
us, out of the control of the Government of India. One of the 



THE COKSTJTVTIOXAh rROELE.M IX REEATIOX TO TUn 
DEI'BXCE OF INDIA. 


177 


consequences of our proposal is that it opens the question 
whether that Government, in co-operafion with the Central 
Liegislature, might encourage the organisation, training and 
equipment of certain militatv’’, and, it may be, naval forces of 
its ov/n, independentl3' paid for and controlled, which would 
contain no British element. This involves technical questions 
into which we do not enter. We realise that financial considera- 
tions v/ill of necessit}' imjx)se strict limits on the size of such 
foi'ces, for the heav3' contribution to the maintenance of the 
Imperial Army in India on tlie one hand, and the demands of a 
progressive civil administration on the other, will deQnitel3’ 
restrict the funds available for such additional militatw experi- 
ments. We appreciate the fact, however, that, in the end, a 
self-governing India can onl3* hope to function with reasonable 
prospect of success if it can command militar5' forces of its own, 
and our proposal lielps to remove an obstacle to the ultimate 
possession of such forces. 

The North-East Frontier. 

212 , We have hitherto made no reference to the North-Eastern 
Pmntier of India. This is not because we do not realise that 
enti-y into the plains of India from this direction is concei%’ablo 
but because all the evidence before us shows that the danger 
from this quarter is not comparable in any measure with that 
which threatens India from the North-Wc-st. Our proposals 
for the separation of Burma fi'om Indial have, however, a bear- 
ing on tins subject. It is clear that whatever arrangements arc 
made for defence against attacks on the Assain-Burma front 
must be co-ordinated between India and Burma, and it would 
facilitate this if the defence of the North-East as well as of 
the North-West Frontier became an Imperial function. 

Future Provision for Internal Security, 

213 . We have still to consider the bearing of this scheme on 
the maintenance of internal peace and order. The existing 
Arra3>- cannot, as we have ^lointed out, be under the orders of 
Ministers. Yet the preseiwation of law and order may depend 
in the last resort on the use of this Arm3‘. We must, therefore, 
consider what is to be done to meet this difricult3’. both at (he 
]iresent stage and when further constitutional advance takes 
place. 

In cont emplating the possiCiiit3’ of the transfer at the present 
juncture of the administration of what is popularh* known in 
India as I^aw and Order to elected Minister.'^, we also con- 
template the continuance unimpaired of llie British Parlia- 
ment's ultimate rosponsihiiiiy for the maintenance of the 
public })oacc. It follows, therefore, that the Government. in 
India which arc oxorei.ring devolved powers in tb.is sphere v.ill 

* below. Part VT. 
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have a right to look to the British Government for such measure 
of mihtar3' force as maj’ be necessary to enable them to dis- 
charge their obligations. 

The difficulty to -whieh we have just referred viz. the impos- 
sibility of placing British troops under the uncontrolled orders 
of elected Ministers for the purpose of quelling distvirbances of 
the peace and maintaining order, we would meet by requiring 
every demand for Imperial troops for this pui’pose to be put 
forward b^' the express authorit3f of the Governor of the Pro- 
vince himself, who would as far as possible satisfy- himself as 
to their legitimate emplo3'ment. If, to meet cases of emergenG5', 
it were found expedient to relax tliis rigid requirement, we 
would at any rate suggest that the Governor’s subsequent per- 
sonal endorsement of an application for military aid should be 
required at the earliest possible moment. The excessive use of 
mi litary forces as a substitute for police should be guarded 
against by requiring a financial adjustment between provincial 
and central revenues, secured if necessar3f by arbitration, if it 
occurred. 

The position would, of course, be entirely altered once the 
ultimate constitutional stage is reached and the British Parlia- 
ment resigns finally its mantle of responsibilit3’- in favour of the 
Indian legislatures. With the attainment of complete self- 
government b3’^ India, which such transfer connotes, will pass 
to her also the entire responsibility for finding such forces as 
may be necessary to supplement the civil custodians of peace 
and order. A self-governing India could not as of right demand 
the loan of troops of the Imperial Army for civil purposes nor 
would a British Government, which will control that Arm3'^ 
under our scheme, need an3'^ justification for refusing such a 
demand, if made. One condition, therefore, of a self-governing 
India must be its ability to maintain without the aid of British 
troops the essential of all good government viz. public peace 
and tranquillit5^ 

The Decision now to he Taken. 

214 . We have been led to put forward the above suggestions 
for a new method of constitutional treatment of the problem of 
Indian defence, because we have earnestly sought for some 
means by which the obstacle to progress which the control of 
the Arm3f in India presents might be mitigated. To those who 
are tempted to say that the plan we have outlined is a deroga- 
tion frorn the full range of Indian aspirations, we w'ould reply 
that special arrangements, suited to the necessities of each case, 
have been found necessary in the history of the evolution of 
more than one part of the Empire towards self-government. 
If such a treatment of the subject were regarded as inadmissible 
we should regret it, because the obstacle would I'emain. At 
present, as we have shown in an earlier chapter, there are other 
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reasons why moi’e rapid advance at the Centre is iiupraciicabic. 
and this may be I’egarded by some as a reason for postponin'! 
consideration of the questions we have been discussing in this 
Part of our Peport. But it seems to us that it would bo far 
better to face these difficulties and try to overcome them novr. 
If British and Indian opinion %vill co-operate for the purpose, 
and, while grasping the realities of the position, will resolve 
to find a way to mitigate the obstacle to more rapid constitutional 
advance, this, we are convinced, would be a more desirable pro- 
cedure than to delay until the urgency of the problem cannot 
be denied. 

Kelation of Proposed Scheme to Hopes of All-India Federation. 

215. In conclusion, we wish to stress one general considera- 
tioit, which we think should be constautty borne in mind and 
which, as it seems to us, lends strong support to the general 
nature of the plan we have outlined. We refer to the hojte that in 
days to come the constitutional evolution of India will lead to 
the establishment of a federal s 3 ’stem, in which Indian Slates as 
well as British India, will find a place. Every proposal now put 
forward should be tested from this point of view. At present, 
the Army in India is paid for entii'ely out of the revenues of 
British India, though there fall into the fund contributions in 
the form of tribute Pom many Indian States. These contribu- 
tions arise under the treaty arrangements made between the 
Paramount Power and the individual State concerned, and the 
general result presents a highly complicated and indeed an in- 
consistent appearance. At present, too, some of the most im- 
portant Indian States have Forces of their own. portions of 
which ai’e organised for seiAuce in case of need along.side the Army 
for ivhich the Comraander-in-Chief is responsible. We cannot 
believe that the movement towards a greater federal unity will 
not in time lead to changes in this situation. In what direction 
are these changes likely to proceed? The Indian States include 
within their borders some of the races of India which have 
played a part in the necessaiy work of securing that defence, 
and maintaining that order, without which hopes of Indian pro- 
gress are “ the baseless fabric of a vision.” We have already 
said that the Committee on Armj' Affains which w'c contemplate 
as part of our scheme would be greatly strengthened if it could 
include representatives from the Indian States. They are just 
as much concerned to resist assaults upon the integrity of 
India ns those Avho live in British India, and, while they .are 
entitled to rel}' on the protection guaranteed to them by the 
British Crown. thc 3 ’ have shown themselves w-jlling and eager 
to recognise and serve lEe common interest. Is it not therefore 
desirable to place the Army in India upon its proper footing 
now. as the best means of promoting this federal ideal? By 
this means wo may be preparing a wav b\' w'hieb the Indian 
States can participate naturnlh- and easily, on equal terms v.-ith 
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British India, in one of the fnnctions of a federated India which 
cannot be regarded as the exclusive interest of a part of the 
whole. The advance cannot be hurried; the achievement will 
come about not by prematurely imposing constitutional devices, 
however ingenious, but by a natural process of growth. Sooner 
or later some such adjustment must come about if any substance 
is to be given to the idea of ultimate federation, and in order 
that decisions may not now be taken which might result in mis- 
leading hopes being raised we would urge that this wider aspect 
should not be shut out of view at the present stage. 
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PART VI.— THE FUTURE OF BURMA. 

216. In describing Burma in our first volume (paras. 96 to 99 
of Part I, Cb. 8) we have shown that her political union with 
India is based neither upon geographical connection nor racial 
affinity, but that, in whatever way one looks at them, Burma 
and India are different countries. Their association is, however, 
now of long standing. Is it justified by other reasons besides 
those of mere administrative convenience, and have ties been 
formed the breaking of which would injure either or both part- 
ners? In the first place, Burma shares with India a laud fron- 
tier in the North East, which, however difficult, has sometimes 
in the past been traversed by invaders and might be crossed 
again. She is also dependent for much of her prosperity on 
Indian labour. India is the largest individual consumer of her 
produce. A! considerable part of the capital and enterprise 
which have developed her trade is Indian. The stage of 
political and constitutional development which she has now 
reached has come to her as a part of India, and her reliance 
upon securing further advance is based upon promises made 
by Britain primarily to India. Hence springs that jealous 
anxiety felt bj^ the politically conscious Burman that Burma’s 
constitutional progress should in no wise fall behind that of 
India. 

The preservation to the fullest extent of the advantages flow- 
ing from these ties and the interests built upon the prospect 
of their continuance are important objects, although some Bur- 
man witnesses,, in giving evidence before us, not unnaturally 
sought to minimise the extent to which these advantages bene- 
fited Burma. But while we have given due weight to these 
considerations, there remain two main grounds for our belief 
in the necessity of Burma’s separation from India. One is 
the strength wffiich Burman sentiment in its favour has now 
attained — to the overshadowing of every other Burman demand 
— and the other is the constitutional difficulty of giving to 
Burma a satisfactory place in any centralised system designed to 
advance the realisation of responsible government in British 
India. We will deal with these two cardinal considerations in 
the reverse order. 

The Present Constitutional Anomaly. 

217. The constitutional difficulty is undeniable and has com- 
plicated the consideration of reforms for India ever since 1919. 
Mr. Montagu and Lord Chelmsford did not visit Burma in the 
course of the tour which preceded the wilting of their Report, 
and limited themselves, so far as that country was concerned, 
to suggesting that it should have three elected members in the 
Assembly and one in the Council of State and that it should 
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come within the general system of finance;’’^ following up 
tliis last recommendation, the Meston Committee visited Kan- 
goon and included Burma in the scheme which it elaboFatod. 
The Southborough Committee, while excluding Burma from its 
plan for the constitution of provincial legislative councils, pro- 
posed four elected seats for Burma in the Assembly and one 
in the Council of State. Ultimately Burma’s representation in 
the Central Legislature was fixed by allotting to it two mem- 
bers in the Council of State (one chosen bj’- the Burma Chamber 
of Commerce and the other elected bj^ an undivided “ general ” 
constituency) and four elected members (one for the European 
seat) in the Legislative Assembly. Out of the 145 members 
composing the Assembly, the whole rejii’esentation from Burma 
consists of these four elected members and one nominated 
official. One of the elected members is a European; two are 
Burmans ; and the fourth is at present an Indian. So limited 
a representation cannot be expected to exercise much influence 
on decisions at Delhi ; moreover, much of the time of the Assem- 
bly is taken up in discussion of questions which have no prac- 
tical interest for Burma. An example would be the debates on 
child marriage or the age of consent. Marriage with an imma- 
ture child is as much opposed to Burman as to European cus- 
toms, and the Burman woman enjoys a position entirely 
different from that of the Indian woman. Indeed, the structure 
of societj' in Burma is so entirely different that her representa- 
tives could not be interested in the problems of caste or the 
keen rivahies of religious communities in India. These things 
do not enter into Burman politics at all. - 

Again, questions of Indianisation which bulii large in dis- 
cussions in the Assembly mean from the Burmese angle merely 
the substitution of Indian instead of British administrators, 
as, so far, comparatively few Burmans have qualified for the 
superior services. Problems associated with the North-West 
Erontier appear to a Burman to deal with matters a -very long 
way off. It is difficult to get representative Burmans to stand 
for the Assembly, and it is not surprising that they sometimes 
find the journey of 2,000 miles over sea and land to Simla or 
Delhi unattractive and barren of results. We may add that it 
is seldom that the G-ovemor-G-eneral’s Council or the Secre- 
tariat of the Central Govei'nment has contained any member 
who has served in Burma. 

The Divergence of Interests. 

218. Moreover, Burma increasingly feels that its own practical 
interests sometimes conflict with the policy which commends 
itself to the majority in the Central Legislature. Eor example, 
the tariff polici' of India includes a substantial customs duty on 
imported steel, which operates to prptect the Indian steel in- 
dustry o f Tatas at Jamshedpur. Burma, however, requires to 

MlO Report, paras. 274, 277, and 206. 
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import cheap steel for the purposes of her oil industr}* and for 
her general development, and it cannot be suggested that a 
tariff . on steel is in the economic interests of Burma considered 
as a separate entity. It might, of course, be said that areas 
in India like Madras and Sind, wliich also do not produce 
steel, are in the same position. But Burma would reply that 
Madras and Sind naturally have to bear their share of the 
burden of India's fiscal poIic 3 '^, whatever it may be, whereas 
Burma claims to bo no part of the same economic unit. The 
Indian export dulj' on hides, which is intended' to build up 
a home leather indnsti-^-, is another case in point, and it has 
been officiallj* admitted by the Government of India that the 
operation of these duties has been very injurious to Burma 
Since the intei'national obligations of the Government of India 
involve the maintenance of the principle that there can be no 
discrimination in tariffs between province and province — a prin- 
ciple which would, of course, not applj-^ to a Bui*ma which no 
longer formed anj' jwrt of India — the institution of a policy of 
protection has inevitably brought into strong relief the con- 
trast in economic interests between Burma and India. Thus 
the interests of the two countries in economic policy have already 
begun to diverge, and it is casj’ to imagine cases where future 
policy ma\’' make the divergence more considerable still. Yet 
Burma’s special interests carr\' little weight in the Indian Legis- 
lature in comparison with the more powerful influence of great 
business centres in India, like Bomba}' or Calcutta. 

A good illustration of the waj' in which the interests of 
Burma inevitabl}' tend to be overlooked, or at an}' rate not 
provided for, in matters which are handled as All-India 
problems, is provided by studying the reiJort of the Indian Road 
Development Committee. This Committee was appointed in 
1927 by the Government of India to “ examine the desirability 
of developing the road sy.slein of India.” It consisted of 13 
non-official members of the Central Legislature. Although 
development of communications is one of the most urgent 
pi-oblems facing Burma (see para. 98 of our first volume), the 
.Committee did not include a single member from this province, 
nor did the sub-committee appointed to visit the provinces and 
collect information from provincial Governments include Burma 
in its tour-progi’amme. It would bo easy to- give other instances. 
Such instances, and the general attitude which they illustrate, 
are not, of course, anybody’s fault — they are the natural conse- 
q;ience of the fact that Burma is not a province of India in any 
but the technical sense of the term. 

Burman Sentiment. 

219. Burma’s actual experience as an element represented in 
the Central Legislature has reinforced the argument for separa- 
tion based on national sentiment. As long as the Government 
of India was an autocratic Government, responsible only to the 
British Parliament, reasons of administrative convenience 
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miglit justify the inclusion of Burma in the ^dian Empire. 
But the British Government has announced its intention of 
establishing b}’ progressive stages responsible government in 
British India, and no one in Burma believes that the Buimans 
would acquiesce permanently in being governed by a self- 
governed India. The Joint Conference at Eangoon had before 
it a number of deputations which took up this attitude. Every 
member of the Committee of seven members elected by the 
Burma Begislative Council to cooperate with us, when consulted 
by the Commission during its Bangoon sittings in February, 
1929, expressed the view that, if a resolution in favour of separa- 
tion from India were proposed in the Council, it would be 
carried. That these O23inious were correct was demonstrated 
when U Ba Pe, with the stated purpose of supplying the answer 
to the Commission’s enquiiy, subsequently moved the adjourn- 
ment of the Council on this question on 18th February, 1929. 
The motion in favour of Burma’s separation from India was 
carried without a division. Some may ask' whether the verdict 
of the Council is the verdict of the country as a whole. We 
ourselves have little doubt from what we saw and heard in 
Buima that, so far as there is public opinion in the country, 
it is strongly in favour of separation ; that among thinking 
Burmans the great majority desire separation immediately ; 
and that it is only the elements which derive their political 
inspiration from corresponding Indian sources »that would 
postpone separation from a belief that Burma’s pohtical progress 
may be hastened by a further period of association with 
India. Members of the provincial Government, whom we con- 
sulted on the point , told us that the f eehng in favour 
of separation was not inspired solely by a belief that the 
Burmese taxpayer was at present contributing to India more 
than he received, and by the hope that therefore separation 
would involve a financial gain. They thought that Burmese 
opinion would still be in favour of separation even without the 
Xjrospect of immediate financial advantage. 

We come to the definite conclusion, therefore, that nothing 
but the most overwhelming considerations could justify the con- , 
tinued retention of Burma within the Government of India, 
and we proceed to consider the two main objections which have 
been raised. One is militaiy and the other financial and 
economic. 

The IVIilitary Problem of Burma. 

220. The klontagu-Chelmsford HejKirt, in its brief reference 
to Burma, assumed that it must remain " part of the Indian 
polity ” for military reasons, but it did not discuss the matter 
any further. We would first observe that, while it is doubtless 
a highly convenient arrangement from the military point of 
view that the whole of an area presenting a connected defence 
problem should be under one political administration, there 
are many illustrations in the British Empire where a’ single 
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strategic plan must transcend political boundaries. The pro- 
position that two areas in the British Empire which are politi- 
cally quite distinct must none the less remain under the same 
Government because they present a common military problem 
goes much too far. It is common allegiance to the same 
Crown, not common election to the same legislature, which 
ought to secure the due co-oi'di nation of j)lan and of effort. 
While, therefore, the argument based on considerations of 
strategy is undoubtedl3' one to be seriousty considei-ed by 
experts, and attended to bj^ Ia3'men, it cannot, we think, in 
the circumstances of Burma, control the situation. 

How far, then, do the military interests of Burma and India 
coincide? We have given cai'cful attention to the information 
furnished to us on this subject both in India and in London. 
The object for which the Arni}' in India is maintained is, apart 
from internal sccuviiy, the defence of India’s frontiers. The 
major and immediate place of danger i.s. of course, in the north- 
west. We have described the character and extent of the 
problem in jrnra. lid of our first volume, and in our account 
of the North-West Frontier Province (Volume 1 , paras. 359 to 
3 G 3 ). But, besides the major and immediate problem, there is 
the more distant and problcmatir: one in the North-East. The 
view which wo talcc, and the recommendation which we are 
going to make, arc not arrived at without appreciating that 
the defence of India proper and the defence of Burma are 
closel}' related questions, especiall3' as the frontier to be watched 
in the North-Easi extends from Burma into Assam. But, if 
the problem of India’s defence be vioived from Burma’s stand- 
point, Burma has no immediate and personal concern with the 
defence of the North-West frontier ; she is interested in it just 
as Ce3'lon is, but to no greater extent. The disparity in the 
menace which the North-East frontier presents ma3" be 
measured b3' the utterly* different scale and nature of the 
arrangements w’hich have been made to meet it. No strategic 
railwa3' leads up to tlie frontier zone ; no raone3'^ has been 
spent on lateral roads, and ver3’ little on Intelligence. The 
watch on the North-East frontier is entrusted to militar3f police. 
We have described in our first volume (paras. 94 and 97 ) the 
nature and extent of the forces permanentl3'’ located in Assam 
and Burma for the defence of this frontier. 

It is, of course, true that Burma doc.s not rel3'^ exclusivel5' on 
the forces stationed in Burma, but is also entitled to the ser^uces 
of the whole forces of India, subject to the satisfaction of simul- 
taneous demands in India itself. But the size and nature of the 
Army in India are conditioned b3' the major, not by the minor, 
commitment. The value to Burma of the hea^y armaments 
which India has in an3'^ case to maintain must surely be judged 
in terms of the liability which Burma’s possible requirements 
impose. Burma’s insurance premium should be proportionate 
to the risks incidental to her position. Burma well understands 
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that if, after se]>aration, she continues to place reliance upon 
the exigence of the Anny in India she must contribute towards 
its cost. The iiosition, therefore, appears to be that, while 
Burma is not domestically interested in the defence of the North- 
West, she has on her own boi-ders a less definite but potential 
danger which, if it actuallj’^ emerged in concrete shape, she could 
not deal with single-handed. The North-East frontier problem 
cannot, therefore, be considered in isolation; the arrangements 
for meeting it must continue to be concerted with the authorities 
resjxjnsible for India’s defence ; but this is not necessarily a 
conclusive reason against political separation. 

The Military Consequences of Separation. 

221. The suggestions which we have made in Part V of this 
volume enable the military relations of Burma and India to 
be viewed somewhat differently to-day than was possible in 1919. 
If it is desirable to find a constitutional arrangement for removing 
the obstacle to India’s political progress which arises from her 
military dependence on Britain, it ma}’’ with even greater force 
be contended on Burma’s behalf that her sharing with India of 
this common military dependence on Britain must not be used 
as an instrument for retaining her as an unwilling province 
within the area of the Government of India. If both India and 
Burma are to look to a common source for protection, they may 
surely do so as separate political entities, while the military 
jiredominance of India may fitly contribute to the more efficient 
organisation of the defence of both countries without imposing 
upon Burma dependence on India in non-military spheres. 

It would seem quite unreasonable to rate the threat from the 
North-East so high as to treat it as barring the possibility of the 
change. We see no reason whatever why it should not be 
possible to combine political separation with satisfactory arrange- 
ments in the military sphere. 

It is not, of course, for us to suggest the lines on which the 
defence of India and Burma should be co-ordinated if separation 
takes place. Inasmuch as increased military expenditure would 
be gravely prejudicial to the interests and contentment of both 
countries, it is important on this as well as on more general 
grounds that the plan adopted should be such as will not in- 
crease the sum total of armaments in the two areas combined. 
We conceive that the troops in a separated Burma would be 
under the control of the Governor for purposes of watch and ward 
on the frontier and in all internal matters in which it is neces- 
sary for the civil power to seek their assistance ; while, for 
anything more than merely local defence against raiders, Burma 
would be in the same position as other parts of the Empire, 
plans for the defence of which in an emergency devolve upon 
the Imperial authorities. It would be open to the latter by 
agreement with the authorities in India, to arrange a concerted 
scheme of defence. 
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The Financial Consequences. 

222. In his Appendix at the end of Part YIII of this volume 
Mr. Layton has discussed what the effects of separation upon the 
public finances of India and Burma might be. Though the actual 
settlement between the two countries must be determined by 
subsequent negotiations, we are here concerned to note and en- 
dorse Mr. Layton’s genei'al conclusion that separation could 
fairl 3 ’' be effected in such a waj* as to do no financial injury to 
either country' and to leave BuiToa with adequate resources for 
her present needs and a balance for development purposes in 
excess of that which she obtains to-daj'. 

The fear has been expi-cssed that in the event of separation 
Burma might not be able to borrow on as favoui’able terms as 
if she remained a part of India and continued to enjoy the 
benefit of India’s credit. It is argued that, if Burma were 
separated from India, it would probablj’’ be some time before the 
new Govei'nment was sufficiently well established to enable her 
to borrow as cheapl^'^ as she can now. It seems to us to be 
impossible to be dogmatic on a point of this sort, as so much 
must depend on factors at present unascertained ; but there is 
no doubt that Burman opinion would pi*efer that Burman credit 
should be influenced by Burman policy rather than continue 
to be dependent on the jiolicj' of her neighbour — a policy in 
which she herself exercises no effective control. 

The Economic Consequences. 

223. We have also to consider the effect of separation on 
Burma’s economic position, and especially on its economic rela- 
tions with India. Burma imports on an average 15^ crores worth 
of goods from India, chiefl 3 ’^ consisting of gunnies, tobacco and 
cigarettes, twist and 3 'arn, piece goods, coal and coke, and betel 
nuts. The iron and steel imported into Burma come mostly 
from Europe. On the other hand, India imports from Burma 
goods of the average annual value of 24 crores — rice and paddy 
account for nearly 11 crores, kerosene and petrol for 81, crores, 
and teak and other timber for 31 crores. The effect of separation 
would, prima facie, be that the tariff of each country 
would apply against the other, and man 3 ' of the articles named 
are on the Indian tariff list. In view of the vital importance 
of Indian labour to Burma and of Burma’s rice to India, and 
of Burma’s need for Indian coal and gunnies, some special 
trade convention between India and Burma, if it could be 
ariived at, would be of advantage to both. Since both countries 
are included in the British Empire, this could be done without 
infringing the most favoured nation clause in treaties with 
foreign countries. 

Opinion in India is naturally slow to approve of separation 
from so near a neighbour before the necessit 3 '^ of the step is 
unqiiestionably demonstrated. We find, for instance, that all 
the Indian members of the Indian Central Committee have 
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advised against immediate separation. Bnt the majority of 
them have, on the other hand, stated that their objections would 
disappear if, on further enquiry into the militai-y and financial 
implications, it were shown that separation was feasible. Fears 
have been expressed that, in, ^uew of the pi'esent attitude of 
certain Burmans, the future immigration of Indian workers into 
that coimtiy might be unduly restricted. It is not unnatural 
that the Bui man with his pride of race should regard with dismay 
any prospect of his country being over-run by Indian immigrants 
but we have shown in our former volume’"" that these fears may 
easily be exaggerated. The presence of Indians in Burma is 
due not to any special privileges extended to them, but to the 
plain fact that Indians can perform many services which the 
Burman is unable or unwilling to perform for himself. The 
new constitution for Burma should make due provision for the 
protection of the legitimate interests of Indians domiciled in 
Burma. 

Separation Should Take Place Now. 

224. On a broad view, the question to be answered is not 
whether separation should or should not be effected, but whether 
it should take place now or at some future time. We base our 
recommendation that sepai'ation should be effected forthwith 
on the practical ground that no advantage seems likely to accrue 
from postponement of a decision to a future date. The con- 
stitutional difficulties of securing Burman participation in the 
Central Government of India are not prospective but actual. 
They will gro%v with every advance in the Indian constitution 
and will prejudicially affect not Emma only but India itself. 
We believe, moreover, that a decision to postpone separation 
would be so unpopular in Burma as to endanger the working of 
any reforms which might be given to her as a province of India. 
A decision to separate her from India immediately would, on 
the other hand, we consider, produce an atmosphere in Burma 
favourable to the satisfactory settlement of the many problems 
to which separation will give rise. In view of the changes we 
are proposing in the system of government for the rest of India, 
we are satisfied that the separation of Burma can be more 
fittingly carried out now than at a later stage. 

We advise, therefore, that Burma should be separated from 
India immediately ; and we think that there are strong reasons 
why a declaration to this effect should be made as early as 
possible. But Burma will not regard it as satisfactory to her 
self-respect if she is left in possession of her present constitution 
for an appreciable time after further reforms have been intro- 
duced in the other provinces. The principal reason why we 
suggest an early declaration is in order that the necessary 
further enquiries maj'^ be made in time for Burma to receive 
a new constitution as nearly as may be at the same time as 
the new Government of India Act comes into operation. 

* Vol. I, para. 95. 
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Questions Arising out of our Conclusion. 

225. The conclusion that Burma should be separated from 
British India for purposes of government will not only leave the 
military problem to be adjusted between the two countries, but 
will, of course, raise for consideration and decision the very im- 
portant question, what form the new constitution of Burma 
should take. It is remarkable how little close attention this 
matter has received from those bodies, whether official or un- 
official, which placed befoi'e us the strength of the arguments for 
separation. The memoi*audum of the Government of Burma, 
besides supplying an admirable account of Burman conditions 
and of the nature and organisation of its existing Government, 
contented itself — not unnaturallj' — ^with formulating and illus- 
trating the main argument about separation without approaching 
the subject of what would follow if sepai'ation took place. It 
would have been a waste of labour to spend much time on the 
details of a new scheme, if the decision is not taken to put an end 
to the old one. The Burma Committee, no doubt on these 
grounds, contented itself with giving in its Keport only a bare 
outline of the kind of constitution which it advocated. 

We think, as we have said, that the announcement should 
be promptly and pubUclj' made that the separation of Burma 
from British India has been decided upon and that considera- 
tion will at once be given to the question of the new consti- 
tution of Burma, and to the adjustment of the many compli- 
cated and important matters which mxist arise during the period 
of transition. The Statutor 3 '^ Commission cannot itself undertake 
to elaborate a constitution for Burma, because suggestions from 
authoritative quarters are not as yet forthcoming, and until 
the main question is settled, the consequent readjustments are 
hypothetical. We do not suppose that the framing of a new 
constitution for Bunna would be undei’taken without full con- 
sultation on the subject with those having special knowledge 
of the working of its present government, or until after further 
enquiry into local conditions and opinions. 

It would only embarrass such further enquiry if we were 
to make dogmatic pronouncements as to how to deal with a 
situation which would only arise if our main recommendation 
was accepted. At the same time, the decision in favour of 
separation cannot be prudently reached without at any rate 
visualising the general nature of the consequential problem 
which would then present itself. We propose, therefore, to 
add a few words on the subject. Burma at present is a pro- 
vince of British India with a provincial legislature, mainly 
elected, which has jurisdiction over about half the total area 
of the province (for nearly half of Burma consists of backward 
tracts) ; administration of provincial affairs is carried out under 
the system of dyarchy ; but the authority of the Central Govern- 
ment of India extends over Burma as part of the whole, with 
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all the powers of superintendence, direction and control which 
the Government of India Act confers upon the Governor- 
General in Council. Now, after Burma is separated from India, 
it Tvlll cease to be an area- in which there is a distribution of 
powws between Centre and Province, and the fcst question 
which will arise will be — *What sort of authority is to exercise 
in future the powers now in the hands of the Government of 
India in respect of Burma ? 

The transition from being one of the provinces making up 
a larger whole to the position of a self-contained and unitary 
state makes it probable that the future constitution of Burma 
will fall into a special category, neither following exactly the 
future provincial pattern nor combining without modification 
the central and prowncial pow-ers we contemplate for India. 
There can be no question of set-back, and we conceive that 
the new constitution of a separated Burma would, like that of 
India, be a stage on the journey to more complete self-govern- 
ment. But we think it necessary to point out that this does 
not mean that everj^ detailed provision introduced into India 
in pursuance of that policy should be regarded as strictly apphc- 
able to Burma. In particular, the provisions of the Lee Peport, 
which fixed a date by which a certain proportion of British to 
Indians in the services should be reached, was based on a 
general average over the whole of India — greater in some pro- 
vinces, less in others. These proportions must not, therefore, 
be taken as automatically applicable to a separated Burma. 
Pecruitment on a basis corresponding to the basis for All-India 
services will be required, and it will be of the greatest import- 
ance to preserve and build up the traditions of these services. 
The pace of Burmanisation must be decided on its merits. We 
are quite satisfied, moreover, that the first period in the life 
of a separated Burma could not be accompanied by full responsi- 
bility in respect of all matters which are now the special concern 
of the Central Government of India; we are clear that. certain 
subjects must continue to be withheld from popular control. 
It is not possible for us to make definite suggestions as to a 
delimitation of powers between the Governor and the Home 
authorities, which must be a matter for those who settle the 
new constitution. The backward tracts of Burma should not, 
we consider, be put under the new Burman Legislature, but 
should be the special' charge of the Governor, who would also, 
we take it, be the representative of the Crown in relation to 
the States of Karenni. The ultimate advancement of Burma 
will depend more than anything else on the efficiency of 
a suitable administration during the years now coming and 
premature efforts on its part -to dispense with help from Britain 
would only lead to disaster. Modified arrangements will be 
required for many important matters — ^Burman currency and 
Buiman loans, for example. The whole relation of Burma with 
the rest of the Empire will raise new problems which must be 
handled with the help of the best experience available. 
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Relations of Burma with Indian and Home Governments. 

226. We cannot go further on this point without trenching 
upon the area which will be explored by those who will have 
to devise in more detail the future constitution of a separated 
Burma. But it may be convenient if we make an observation 
on the extent to which, under separation, Bmma would share 
with British India in some special degree some parts of the 
supeiwising machineiy of govei'nment. The suggestion has 
been made that, though the Governor-General in Council and 
the Indian Legislature would cease to control Burma, Burma 
would still remain under the Viceroy, who, in this view, would 
become Governor-General of India and Burma. Various 
advantages might be claimed for this arrangement. The Vice- 
Toy, it ma3' be said, would form a convenient and useful link 
between the two countries. The plan would tend to allaj^ the 
anxieties of Indians resident in Bmma. It might help the 
Secretary of State in the discharge of such powers of super- 
intendence, direction and conli'ol as might be retained over 
Burma, if the Viceroj' were interposed betw’^een him and the 
Government of Burma. Such a scheme might involve that 
certain matters relating to Burma, which cannot be finally 
decided without reference to British authorities outside that 
countrj', instead of being referred in all cases direct by the 
Government of Burma to the Secretary of State, might be 
dealt with on hehalf of the Secretary of State, or under his 
delegated authority, bj^ the Governor-General of India and 
Burma. Complications which might possibly arise on the 
miiitar 3 ' side would be thus simplified. Burma, it may be 
argued, would thus not lose all at once the help to be derived 
from tlie experience of the Government of India in such 
matters as foreign affairs, currency, exchange, and the like. 
This is rather an attractive argument, but we are, nevertheless, 
not disposed to favour such a plan. A Viceroy of India, 
appointed from home for a five years’ tenure of office, would 
have little first-hand knowledge of Burma, except what he 
could pick up b 3 ' an occasional tour, and his personal experience 
would be of little assistance either to the Secretary of State or 
to Burma, in dealing with Burma’s problems. The contribu- 
tion, therefore, which the Viceroy under his new title w'ould 
be able to make would tend to be controlled and determined 
b 3 ' the departments of the Government of India, and there 
would be an obvious anomaly in a separated Burma being still 
the subject of regulation, or at any rate of influence, by the 
Secretariat of another Government. Moreover, the plan of 
having a single individual as Governor of India and Burma is 
one that threatens the possibilit 3 ' of serious friction. The 
interests of India and of Burma are not identical ; this is indeed 
one of the strongest reasons for separation, and it may be that 
these interests will tend to diverge still further. It is quite 
possible that the Government of a separated Burma, backed 
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b3' the Burman Legislature, may make proposals which would 
jmt be palatable to India. If this occurred, the position of the 
Indo-Burmese Viceroy would be extremely embarrassing. If 
he accepted or supported such proposals, there would be an 
outcry ill India. If he ruled that thej’^ should be di'opped or 
modified, he would be accused in Burma of having sacrificed the 
interests of Burma t-o the interests of India. And public 
criticism would not attach to ap abstract entity like 
the Government of India, but to the Viceroy personally, 
for the Government of India would be a third party, 
having, at least in constitutional theory, nothing to do with 
it. We are, therefore, clearly of opinion that, if separa- 
tion took iilace, the Viceroy of India should cease to have any 
official responsibility towards Burma, and Burma should have 
a Governor of its own not subordinate to the Ahceroj^ 

The point at which co-ordination of Indian a»d Burman affairs 
might be secured is in Liondon and not at Delhi, . It may be 
that, both, in connection with the separation of Burma from 
India and for other reasons also, -the present distribution of 
functions and spheres between the different Secretaries of 
State who deal with Empire affairs will come up for recon- 
sideration. VTiatever may be decided upon in this connection, 
it is clear that the separation of the Government of Burma 
from the Government of India, should be so carried out as to 
furnish to the Burman people a guarantee of the status which 
their new Government -^onld occupy, and at the same time 
to facilitate the handling of problems in which India and Burma 
must continue to have a close common concern, such as the 
problem of defence and the problem of recruitment for their 
respective Civil Seiwices. , 
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PART VII.— FUTURE RELATIONS WITH THE INDIAN 

STATES. 

227. We have in the earlier volume of oiu* Report given some 
account of the Indian States, and have called attention to the 
important position which they occupy in the political map of 
..India. The pi'oblems which have to be dealt with by the Central 
GoA'crnment of British India are not confined within its own 
boundaries, for the dividing line has* not been drawn by refer- 
ence to considerations which, on grounds of. economic interest, 
or racial connection, or physical geography, ‘•naturally separate 
, countries from one another. It is often said that there are 
“ two Indias,” one the India which has been subject to British 
rule, and which has pursued its consliI.utional. development ■ as 
a part of the British Empire, and the other (the India of the 
SfatOs, consisting/ of Nearly 600 units, Which are not Bi’itisb 
lerritory, -but are ruled by hcreditaiw Princes and Chiefs, who 
are in .relations with the British Ci'own on terms which secui-e 
to the'm large powers of internal sovereignt 3 'j while their externa] 
relations are a res^ionsibilitj' of the Paramount Power. “3 It 
would be more true to say that there is really only one- 'India, 
but that the unitj' of India includes the Indian States as well 
as British India. “ India is in fact, as well as by legal defi- 
nition, ohe geogi'apliical wbole. The integral connection of the 
States with the British Empire not only consists in their rela- 
tions to the British Ci'own, but also in their growing interest 
in many matters common to the land to which, they and the 
British Provinces alike belong.”* Apart from questions of con- 
trol exercised at the Centre over the Provinces of British India, 
All-India problems, whether of war or peace, are really 
common to the whole of India, and not limited to those parts 
of it which are painted red on the map. Consequently, what- 
ever may be the future which is in store for British India, it 
is impos.sib]e to conceive that its constitutional development can 
be devised and carried out to the end, while ignoring the 
Indian States. It is equally certain, in the long run, that the 
future of the Indian States will be materially influenced by the 
course of development in British India. The Indian Princes 
have not been slow to, acknowledge that their interest in the 
constitutional progress of British India is not that of detached 
spectators, but of fellow Indians living in a world which, for all 
its history of deep divisions and bitter rivalries', preserves in some 
respects remarkable cultural affinities, and is slowly working out 
a common destiny. It was for these reasons that we addressed 
our letter to the Prime Minister last October, and drew atten- 
tion to the imporliance, when considering the direction which 
the future constitutional development of British India is likely 
to take, of bearing in mind the relations which may develop 
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between British India and the Indian States. We wrote, 

" Whatever may be the scheme which Parliament will ulti- 
mately approve for the future constitution and governance of 
British India, , it is essential that the methods by which the 
future relationship between these tvsro constituent parts of 
Greater India may be adiusted, should be fully examined.” 
And we added that ” It seems clear that we cannot afford to 
io-nore the reactions of the presence of the States on /the 
]S-oblem we are studying in British India, or the possible reper- 
cussions on the former of any recommendations we might frame 
regarding the latter. At certain points an inevitable contact 
takes place.”*' We are glad to learn from many indications 
that our itroposal of a Conference, to be held after our Beport 
is published, to which both representatives of British India and 
representatives of the States would be invited by His Majesty's 
Government, has been welcomed on the side of the Indian 
Princes, and in what follows in this Part of our Keport we 
arc endeavouring to concenti-ate attention upon and to analyse 
certain suggestions in the hope that our work may be useful 
to this Conference. So far as concrete proposals are concerned, 
we have to remember that, although the relation of the Indian 
States- to any future constitutional framework for British India 
is well within our terms of reference, it is not an aspect of- our 
enquiry to which prominence was specially given by evidence 
and discussion when the Commission was visiting India, and 
until the opportunity^ arises at the Conference which we have 
suggested, and which all British Parties have approved, for repre- 
sentatives of the Indian States to put forward their* own views, it 
would obviously' be improper to pronounce dogmatic conclusions. 

G-enexal Acceptance of the Pederal Idea. 

228. It has become a commonplace to observe that the ultimate 
ideal to be aimed at is some sort of federal arrangement which 
would embrace every part of- Greater India. Twelve years ago, 
Mr. Montagu and Lord Chelmsford wrote, ” Looking ahead 
to the future we can picture India to ourselves only as present- 
ing the external semblance of some form of ‘ federation.’ The 
provinces will ultunately^ become self-governing units, held 
together hy the Central Government which wall deal solely 
with matters of common concern to all of them. ( But the 
matters common to the British provinces are also to a great 
extent those in which the Native States are interested — 
defence, tariffs, exchange, opium, salt, railways and posts and 
telegraphs. The gradual concentration of the Government of 
India upon such matters wall therefore make it easier for the 
States, while retaining the autonomy^ which they cherish in in- 
ternal matters, to enter into closer association with the Central 
Go\ ernm ent if they'’ wish to do so. > But though we have no 

^ The. Chairman to hlr. Rnmsaj.- MacDonald, October 16 th, 1929 , reprinted in 
Vol. T, p. xxii. ^ 
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hesitation in forecasting such a development as possible, the 
last thing that we desire is to attempt to force the pace. 
Influences are at work which need no artificial stimulation. All 
that we need or can do is to open the door to the natural 
developments of the future.”*^ 

The main piece of constitutional structure resulting from the 
suggestions in this passage was the creation of the Council of 
Pi’inces and its Standing Committee, and we shall consider this 
development more in detail below, in order to see how far it can 
be regarded as a step towards what is contemplated as an ulti- 
mate possibility. Two other quotations of more recent date will 
show hoM' widely current is the idea, or perhaps ^we should say 
the vision, conjured up by the words “ federation.” His High- 
ness the Maharajah of Bikaner, in the important statement made 
by him after first reading the Viceroy’s announcement of Octobei 
31st, 1929, referred to the S 3 'mpathy and support of the Princes, 
which he beheved would be forthcoming in a very substantial 
and practical manner at the proposed Conference, and added 
that the Princes “ have openlj"^ given expression to the belief 
that the ultimate solution of the Indian problem and the ulti- 
mate goal — ^whenever circumstances are favourable and the time 
is rips' for it — ^is Federation, which word has no terrors for the 
Princes and Govemmehts of the States.” And the Butler 
Committee adopted the analogy used in the Montagu-Chelmsford 
Report of the open door, while adding a shrewd caution against 
the danger of trying to advance in the direction of federation 
too fast — a caution which we take thoroughly to heart and 
ventui'e respectfully to endorse. The Committee wrote : — 

“ We have left the door open to closer union. There is nothing in our 
proposals to prevent the adoption of some form of federal union as the two 
Indias of the present draw nearer to one another in the future. There is 
nothing in our proposals to prevent a hig state or group of states from 
entering now or at any time into closer uni on with British India. Indeed, 
in the next section of our report we make suggestions which, if adopted, 
may have this result. These things may come. But it has been home in 
upon us with increasing power, as we have studied the problems presented 
to us, that there is need for great caution in dealing with any question of 
federation at the present time, so passionately are the Princes as a whole 
attached to the maintenance in its entirety and xmimpaired of their individual 
sovereignty within their Btates.”t 

We are, therefore, following what has become a generally 
accepted view, when we express our own belief that the essen- 
tial unity of Greater India will one day be expressed in some 
form of federal association, but that the evolution will be slow 
and cannot be rashly pressed. We feel, however, that the mere 
repetition of these generalities would not be of much service, 
and that the best way to help will be, while preserving 
throughout the caution in treatment which so important and 
difficult a question demands, to consider some of the diJB&culties 
which the adoption of th^ idea of federation would involve, 
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and to see whether there is any constructive action which could 
now be taken as at any i*ate a short step on the long journey 
to its attainment. 


The Butler Committee on the Exercise of Paramountcy. 

229. ' And first we desire to draw attention to a distinction 
between two questions w^hich arise and are discussed in 
reference to the relations between the Indian States and British 
India. One has to do with the exercise of paramountcy. The 
other is concerned with the treatment of matters which 
are of common concern to the States and to British 
India. The -Butler Committee gave an account of the 
relationshixi between the Paramount Power and the Indian 
States, with particular reference to the rights and obligations 
arising from treaties, engagements, and sanads, and from usage, 
sufferance, and other causes. We have, of course, carefully 
studied this Beport, and also a good deal of the material placed 
before the Butler Committee in this connection. We are not 
attempting to go over the ground which the members of the 
Committee, with much greater opportunities for detailed and 
specialised survey, have covered, but we must at once emphasize 
its important recommendation‘s that the Viceroy, and not (as 
at present) the Governor-G-eneral in Council, should be the 
Agent of the Paramount Power in its relations with the Princes. 
This would involve, as the Report points out, an amendment 
of the existing statute law, for section 33 of the Government 
of India Act operates to vest this function technically in the 
Governor-General in Council. Even at present, however, the 
Foreign and Political portfolio of the Government of India is 
always held by the Viceroy himself; he disposes of the bulk 
of the work connected with the Indian States with the help 
of the Political Secretary ; and his view must carry especial 
weight in his Council in those political cases which he, in his 
discretion, decides should go before it. The actual change in 
practice would not, therefore, be very great, although it is 
important. Theie are strong indications that this recommenda- 
tion of the Butler Committee, is warmly welcomed by the 
Princes, and we must point out that its adoption might assist 
the approach towards a federal solution, for while it would 
be extremely difficult to conceive of a federal association between 
units over some of_ which a responsible Federal Government 
claims to exercise rights of Paramountcy, it is a very different 


Butler Committee Report, paragraplis 67 and 106. The word “ Vicerov ” 
reprcscntotivo of the lOng-Emperor in relation to the 

CominittS fn and we follow the nomenclature of the Butler 

^mmittec. So far as we know, the word never occurs in any Act or Statutorv 
Rule, nor is it vsed in the Warrant of Appointment under section 34 of tS 

“ Qvecn Victoria’s Proclamation of 1858, 
vhen Canning was appointed “ Our first Viceroy and Governor-General ’’ 
themhy di.stingu,shmg him, on the direct assumption by the ^o^ Tf the 
omment of India, from the previous Govcmors-Gcncral under the Company. 
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matter to envisage snch an association ultimately developing 
between provinces of British India and the Indian States when 
the exercise of Baramountcy over the latter is in the hands of 
the Viceroy as distinguished from the Central Government. 
There are other problems connected with the mode of exercise 
of the powers and duties now vested in the Crown, but a 
satisfactory settlement of this particular matter at the outset 
would clear the road for the other topic with which the idea of 
ultimate federation is specially concerned, namely, how can 
some better organisation be, by slow stages, evolved for the 
discussion and regulation of matters of common interest 
between British India and the Indian States? 

The Complications to he Overcome. 

230. The bringing together of political units into a federation 
essentially involves an agreement between them to place in 
the hands of some central body duties and powers to be exer- 
cised by it on behalf of them all, while the constituent units 
retain unimpaired their autonomous authority in other respects. 
The application of this idea to the area of Greater India cannot 
follow any known pattern, for the eircumstances are unique, 
and its accomplishment must remain a distant ideal until means 
have been devised to meet and overcome obstacles which are 
.at present extremely forbidding. If we point out what some 
of these special difficulties are, it is with no desire to make 
the most of them, but it is because no advance from the stage 
of vague aspiration is likely to be made until they are to some 
extent defined and faced. The first difficulty that presents itself 
arises from the heterogeneous character of the units to be federally 
associated. We will leave out, for the sake of simplicity of 
analysis, on the one side the numerous small feudatories and 
estates, and on the other the parts of British India which are 
outside the major Provinces, though neither of these complica- 
tions can be dismissed as unimportant. We have then to con- 
ceive of some sort of federal union between (1) non-British States 
possessed of the internal sovereignty we have described and, 
generally speaking, completely independent of one another, and 
(2) British areas which derive their measure of autonomy from a 
common centre and aheady form part of a single political system. 
It is obviously much more difficult for units of the first class 
to surrender to a common centre authority over matters of 
common concern than for units of the second class to do so. 
Then again, the range of matters subject to control from a 
common centre will need much consideration. Whereas in 
British India there is a long tradition of an overriding central 
authority with wide powers over a provincial Government, not 
limited to the prevention of misrule and extending to many 
matters which affect that particular Government alone, it would 
be natural under a federal constitution to delimit strictly the 
scope of central control. The Reforms of ten years ago effected a 
measure of decentralisation, but it cannot be said that at present 
69973(2) G 3 
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tlie central authority in British India concerns itself solely 
with central affairs. “ Provincial autonomy,” as wq 
have already pointed out, is not a constitutional solution, but 
an attractive phrase which is sometimes employed without any 
clear view as to the methods or the results of attaining it ; at the 
same time the phrase is a finger post which points to the direction 
in wliich we must move, if we really desire in the end to bring 
about a Federation to which Indian States will adhere. On the 
other band, we think that the difi&culties of reaching a fedei’al 
union between units with widely varying methods of internal 
govermneut are sometimes overstated. Variety in this respect is 
not an insuperable obstacle. The constituent members of the 
old German Federation were Hot all internally governed in the 
same waj' ; indeed, they presented between them almost eveiy’^ 
variety' of constitutional stiaicture. A form of Federal asso- 
ciation between areas which are British territory’^ and units 
which are not British territoiw could be worked out ; the analogy 
of the Lieague of Nations itself, imperfect as the analogy is, 
is sufficient to show that States wdth widely differing forms of 
government may' none the less unite for cotnmon purposes and 
evolve a central organism for matters of common concern. 
There is another point at which the analogy to which we have 
referred may prove helpful. The Governors’ Provinces of 
British India are all of very substantial size, and, whatever 
re-axrangements of provincial boundaries may take place, 
it is improbable that any provincial area would be so minute 
as not to require individual' representation in the^ central body 
of a federated India. But the Indian States vary enormously 
in size, from great countries to properties of a few acres, and, 
while individual membei'ship would be no less essential for the 
greater States than for the British Provinces, some system of 
representation by rotation or other form of grouping must be 
contemplated for the smaller units. This distinction is, indeed, 
already recognised in the constitution of the Chamber of 
Princes, and another illustration is to he found in considering 
the composition of the Council of the League of Nations, to 
which certain great Powers permanently belong as individuals, 
while other seats on the Council are occupied in rotation by 
smaller States. 

The Form of TJltimate Federation. 

231. In oi'der to estimate, whether any'thing can now be done 
as a step in the direction of Indian Federation, however distant 
that goal may be, and in order to avoid false steps which could 
only lead us further aw'ay from it, let us visualise what the 
ultimate situation would be in a federated India. / In its com- 
plete form, a Federal Legislature, a Federal Executive, and 
lederal Finance are all involved. The Federal Legislature 
would have to contain representatives both of the States and 
of the Provinces, and would exercise legislative powers over 
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iDatters of cohuhod coDcerUj togetlier with powers of im posing 
and spending (or at any rate of distributing) federal taxes. The 
Federal Executive would be charged with the duty of adminis- 
tering federal subjects and, since it is useless to undertake a 
duty without means being available for carrying it out, would 
ha%''e to be able to secure the effectiveness of federal adminis- 
tration. The units of federation would be (1) a series of 
Provinces, each with its legislature and its ministry responsible 
to the legislature, with a Governor at the head of the Province ; 
the internal government of the Province would be in the hands 
of the provincial ministry, and each Province would have its 
own provincial revenues and expenditure ; and (2) a series of 
Indian States autonomously governed so far as their internal 
affairs are concerned, each with its ruHng Prince in relations 
with the British Grown, and each with its own internal constitu- 
tional arrangements and its own system of internal finance, but 
with no powers to impose customs duties at its boundaries. 
And over the w'hole would be the representative of the British 
Crown, as Viceroy in relation to the Indian States and Governor- 
General in relation to British India. The setting out of these 
elements in an ultimate Indian Federation helps to bring out 
some of the difficulties which have to be surmounted, and to 
show the need for caution and deliberation at every step. As 
regards legislative powers, since each State must remain free 
to make its own State laws, and each Province must also have 
its own legislative field, must not the Federal Legislature be 
limited to the making of laws on specific subjects which 
would be excluded from the ambit of both State and pro- 
vincial legislatures? NThus the residue of legislative power, out- 
side the specific federal list, would die with the States and the 
Provinces, and this would involve a strict distribution of legis- 
lative power such as does not exist in British India to-day. And 
does this in its turn not lead to the necessity of a Federal 
Court charged with the duty of seeing that the Federal Legis- 
lature does not overstep its powers, and of securing that the 
units of federation do not seek to exercise legislative powers 
which they have surrendered? The answers to questions such 
as these can only be reached when the impulse towards federa- 
tion has gathered so much strength that the units concerned 
come together to confer on the subject. Equally troublesome 
questions may be propounded about provincial legislation, as 
we have already hinted. Is there to continue to be an over- 
riding power of veto by the Governor-General, or by some organ 
of the Central Government? Is the Governor, in exercising 
his power of allowance or disallowance, to consult the Governor- 
General and act under his instructions? Is it possible to 
imagine that there should be associated with the Viceroy an 
Indian Privy Council, whose advice would be sought in these 
matters? It is clear that the application of ideas of this sort 
to a federal constitution which includes the Indian States is 
a very difficult matter. Again, as the Provinces approach 
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nearer to autonomy', the question o£ providing for effective 
intervention from the Centre in case of breakdown assumes 
crreat importance, but while such apTugements might form part 
ol the written constitution of British India, the duty of the 
Baramount Bower in extreme cases to intervene in relation to 
an Indian State is derived from a different' source and carried 
out in a different way. The conception of a Bederal Executive 
furnishes a crop of problems of its own. How is it to be com- 
posed, and what is it to do? It must include both members 
from British India and members from the Indian States, but 
it would be a difficult matter to determine how, or in what pro- 
portion, they are to 'be chosen. However composed, the autho- 
rity of the Federal Executive must extend over the whole area, 
and, therefore, we have to contemplate a time when, for .pur- 
poses of fedei'al administration, a decision reached with the 
help of Indian States representatives will take effect in other 
Indian States to w'hich- these representatives do not happen to 
belong, as well as throngbont British India. The problems to 
be solved in settling the composition of a Federal Legislature 
are no less numerous, and no less obvious. On this head we 
content ourselves with two observations. First, the members' 
of a Federal Legislature xyould be the representatives of federal 
units, States or Brovinces as the case may be, and this fur- 
nishes a further reason in support of our view that the members 
of the Central Legislature drawn from British India- should 
henceforv/ai'd be selected by the provincial legislatures them- 
selves. By this method, and by this method alone, is the way 
kept open for the addition of representatives from the States, 
who would be chosen by the governing organ of each State, 
whatever that organ may be. It is thus possible to reconcile 
the conception of a single Federal Legislature with a variet 5 '^ 
of forms of government inside the federal units. Secondly, we 
think it may well turn out that the more probable course of 
evolution of a Federal Legislature will be by the gradual 
accretion of Indian States to a federal scheme, rather than by 
a sudden and complete transformation affecting all the principal 
States at the same time. 

Development of Federation in Canada. 

2 . 32 . There is an analogy of some value to be found in the 
development of the Dominion of Canada, though we hasten to 
add that we do not overlook the difference that in Canada’s case 
all the areas involved were British soil. The British 
Forth America Act of 1867, which established the Canadian 
Federation, only brought together in the first instance Nova 
Scotia, New Brunswick, and the old Province of Canada, i.e., 
Quebec ^d Ontario ; and these four areas constituted the whole 
of the Dominion of Canada when federation began in 1868. 
ihus tne whole area then administered by the Hudson’s 33ay 
Company (which amounted to one-third, of the area of Canada 
ns we know it to-day) , as w^ell as the Colony of British Columbia, 
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Prince Edward Island, and the almost unsettled lands after- 
wards known as Albei'ta and Saskatchewan, were outside the 
Dominion altogether. But the Preamble to the British North 
America Act contained the recital : — 

“ And ■wliereas it is expedient that Provision bo made for the eventual 
admission into the Union of other parts of British North America,” 

and, in pursuance of this Preamble, Part XI of the Act con- 
tained a section (No, 146) as follows : — 

“ It shall bo lawful for tho Queen, by and with tho Advice of Her jVInjesty’s 
jNIost Houournblo Privj- Council, on Addresses from the Houses of the 
Parliament of Canada, and from tho Houses of the respective Legislatures 
of tho Colonies or Provinces of Newfoundland, Prince Edward Island, and 
British Columbia, to admit those Colonics or Provinces, or any of them, into 
the Union, and on Address frozn the Houses of the Parliament of Canada to 
admit Rupert’s Land and tho North-western territorj’", or cither of them, into 
tho Union, on such Terms and Conditions in each Case ns are in tho Addresses 
cxi)rcsscd and as the Queen tliinks fit to approve, subject to tho Provisions 
of this Act ; and tho Prow'sions of Order in Council in that Behalf shall 
have effect as if tlicy had been enacted b^’ the Parliament of tho United 
Kingdom of Great Britain and Ireland.” 

It is a striking fact tliai even t-o-daj' the extension of Canadian 
Eederation contemplated by the Act of 1867 is not complete, 
for Newfoundland has alwaj's remained outside the Dominion 
of Canada. The Hudson’s Bay Territory, under the name of 
Bupert’s Land, was in fact surrendered to the Crown in antici- 
pation of its admission into the Dominion of Canada under the 
Imperial Statute of 1868 (31 and 32 Victoria, c. 105), and 
i>art of the North-western Territory was organised into a Pro- 
vince and known as ^Manitoba in prepai’ation for its union with 
Canada. But ultimately tho Order in Council which admitted 
Bupert's Land and the North-western Territory into the Union, 
was made in 1870, under the powers of section 146, and in 
1871 the procedure of section 146 was exactly followed for the 
purpose of admitting the Colony of British Columbia. Simi- 
larly, Prince Edward Island was admitted in 1873. 

The Accretion of Units. 

233. The point of this Canadian analogy is that the British 
North America Act of 1867 contained a scheme for extending 
the area of federation, but no 'actual extension took place 
merelj’^ because the Act was passed. The Statute created an 
oppoftunity ; it did not impo.se a federation uj)on outside areas. 
Subsequently, the scheme was made use of by the method of 
negotiation and agreement between the existing Dominion and 
a new area when it was ready to enter the Eederal Union, and 
the actual operation was effected piecemeal, as each additional 
unit was ready to come in, without the necessity of passing any 
amendment of the British North America Act at all. This 
suggests that a possible mode of approach to the problem of 
Indian Eederation would be for the Imperial Parliament to 
include in the new Government of India Act a Part which 
will have no operative effect by itself, but which will contain 
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a scbeme or formula which might be from time to time adopted 
by mutual agreement between a given State and British India. 
Tlio process is much more difficult in the case of India, if 
only for the reason already stated that, in the Canadian case, 
all the ureas whose possible federation w^as visualised in the 
future were British territory ; but this does not seem to us 
necessarily to alter the conclusion that the general method of 
treatment thus indicated is the one most likely to produce 
practical results. And there is a further reason why, in the 
case of India, a- Federal Legislature is likely to be evolved only 
the process of gradual accretion. The matters to be con- 
sidered and adjusted by agreement before a particular State 
could adhere to such a plan are not identical in every case, 
but differ widel^^ between State and State. Questions of 
tribute, State military forces, and other items on one side 
or other of the account, would need adjustment in each indivi- 
dual case. If an important State were to represent to the 
Aheeroy its desire to negotiate terms and conditions of entry 
into the federal s 3 >-stem, and the A^iceroy were to call a con- 
ference between representatives of that State and representa- 
tives of British India to settle the terms and conditions, it is 
manifest that some of these would depend upon the special cir- 
cumstances of the case, though others would be always essen- 
tial. For example, it would be essential that the State should 
have the right of sending its representatives to the Federal 
Legislature, but the number of those representatives might 
vary. Some of the States are ver^ small; consequently, grou]>- 
ing, with the right of circulating representation between mem- 
bers of the group, might have to be considered in their case. It 
would be essential that the State should- give up the right of im- 
posing State customs duties, and equitable adjustments might 
be needed in other directions, but the. settlement of figures 
would depend on many considerations. yWe need not pursue 
this matter further, for we are clear that it is not possible at 
this stage to suggest a precise scheme with so elaborate a 
range.^ ISTor, if it -were possible, would it be prudent to do 
so. Ihese things ai'e for discussion, and for decision at some 
future time. Our object in writing so much has been to help 
to get away from the region of pure generality and aspiration, 
and to direct attention, however tentatively and imperfectly, to 
some possible lines of future development when, after consulta- 
tion with the States themselves, the time has come to discuss 
them. 

The Heed for Cautious Advance. 

234. Federations come about only when the units to.b® federa- 
ted am ready for the process, and we are far from supposing that 

Greater- India can be artificially hastened, 
or that, when it comes, it will spring into being at a bound. 
The practical question is whether at the present stage there are 
any definite but modest steps which might be taken bv way 
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of tentative advance. The creation of the Chamber of Princes, 
the structure and working of which have described in our 
earlier volume, was designed to put an end to the period when 
the Crowm was only able to consult each State separately and 
individnallyL Notwithstanding that some of the most important 
States have held aloof from the Chamber, it has provided a 
valuable means for joint consultation with the others. While 
makmg due allowance for the limited functions of that body, 
wo believe that its existence during the last nine years, and 
especially' the work of its Standing Committee, have prepared 
the way for some further advance. But the Chamber is not 
in itself a federal organ, for it is exclusively concerned with 
Indian ]>roblems looked at fram the side of the Indian States. 
Its only contact with British India is tlu'ough its President, the 
Viceroy, and the A^iceroy in this connection is the representa- 
tive of the Britisli Crown rather than the head of the Indian 
Government. AATiat is now needed is some organ, however 
rudimentary', which will for some jiurposes, however Mmited, 
address itself to the treatment of mattei-s which are of common 
concern to the whole of Greater India, not from the side of 
the Indian States alone, nor solely from the side of British 
India, but from both. Even if the new step is a very small 
one, it would be of profound significance, should it satisfy this 
condition. We hope that it may be found possible to make 
a beginning, and we have three concrete proposals to put 
foi*wai*d. 

Three Concrete Proposals. 

235. Eirst, we should like to see a serious and business-like 
effort now made to draw up a list of those “ matters of common 
concern,” which are so often referred to, but have seldom been 
defined, save by the use of one or two obvious illustrations. The 
making of such a list, in consultation and by agreement, would 
in itself do much to apply strict tests to a conception which 
cannot be n.sefully embraced without adequate definition. It 
may' be that the first list will not be exhaustive, but we are 
going to jiropose a method by which further topics could be 
added to it under suitable safeguards from time to time. 
Secondly, we should like to see included in the Preamble to any' 
new Government of India Act a recital which would put on 
record the desire to develop that closer association between the 
Indian States and British India which is the motive force behind 
all discussions of an eventual Federal Union. It would, of 
course, be absolutely necessary' to make plain in the Preamble 
(what is at all times acknowledged and understood) that any 
such association can only come about if and so far as the Indian. 
States desire that it should. And thirdly, we wish to suggest 
that steps should be taken now to devise the creation and setting 
up of a standing consultative body containing representatives 
both from British India and the Indian States, with powers of 
discussion and of reaching and recording deliberative results on 
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topics falling within the list of matters of common concern. 

It is clear that the machiner 3 ^ for joint consultation must precede 
anj^thing in the nature of executive or legislative action on 
federal fines. The Butler Committee, in the second part of its 
Heport, has recommended the setting up of special tribunals for 
adjusting a number of important matters which affect the Indian 
States and British India alike. We are, as we have already 
said, not seeking for a moment to go over ground which that 
Committee has covered; but the question is whether the time 
maj' not have arrived to set up some permanent machinery of 
consultation. 

The Preamble and the List of Matters of Common Concern. 

236. The details of this sketch may be filled in by other hands 
in various ways. In oi'der that what we have in mind may 
be more clearly apprehended, we propose in this paragraph to 
develop with more precision, though only as a possible illustra- 
tion, our ideas of what might be attempted. The Preamble of 
which we have spoken might contain a recital to 'the effect, that it 
is desirable to make provision wherebj^ such Indian States as so 
desire may be associated with British India in the consideration of 
matters of common concern between the Indian States and British 
India. The operative clause of the Act might provide that it 
should be lawful for the Crown to create by proclamation a 
Council for G-reater India for the purpose of consulting on matters 
of common concern to British India and the Indian States. There 
would be a specific provision inserted that it was bej’’ond the - 
competence of the Council for Greater India to call in question' 
or to discuss (a) the intei'nal administration of an Indian State, 
or of British India, or of any part of it ; and (b) the existence 
and exercise by the British Crown of its functions as Paramount 
Power. Matters of common concern would be listed in a 
schedule to the Act. The Council would consist of, say, 30 
members, of which 10 would be representatives of the States. 
The majority of the States representatives would be nominated by 
the Chamber of Princes ; the Viceroy might complete the list by 
invitation, so as to provide for the representation of those Indian* 
States which do not form part of the Chamber. On the side 
of British India some of the members would be drawn from 
the Central Legislature the use of the transferable vote ; 
others would be nominated by tbe Viceroj'’. Tbe Political 
Secretary would be a member ex officio. The Council would 
be presided over by the Viceroy, or in his absence by one of a 
Committee of four vice-Presidents, two from tbe States’ side 
and two out of the contingent from British India. This Com- 
mittee would assist tbe President to decide tbe agenda for 
meetings of the Council. There would be a Pegistrar at the 
iiecessar 3 '' secretariat. The various members of the 
(muncil would be chosen for a period of, sa 3 ’^, five ^^^ears ; for 
the effective working of the Council and the creation of a 
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tradition as to the part it plays cannot be secured if its personnel 
is constantly changing. As regards the scheduled list of matters 
of common concern, we think that the best plan would be to 
mention certain topics specifically, and to add at the end of this 
specific list the phrase “ together with such other subjects of 
common concern as the Viceroy from time to time certifies as 
suitable for consideration by the Council.” This provides a 
X^ower of expansion, and at the same time keeps the list of 
matters dealt with under proper control. The specific list might 
include : — 

(1) The Customs tariff of British India. 

(2) The Salt tax. 

(3) Any other form of central taxation affecting the Indian 
States. 

(4) nailwa 3 ' policy. 

(5) Air communications. 

(6) Trinik roads. 

(7) Posts and telegraphs. 

(S) Wireless. 

(9) Currency and coinage. 

. (10) Commerce, banking, and insurance, so far as the 
matters raised affect both the States and British India. 

(11) Oiiium x^o^icy. 

(12) Indians ovei'seas. 

(13) Matters arising in connection with India’s member- 
ship of, and participation in, the League of Nations. 

The Council for Greater India. 

237. We are well aware that what we have written raises 
many questions on which there may be jjoints of diflQculty and 
controversy. We do not claim to have worked out every detail. 
Our object is to x^resent a plan which is suSacientlj'^ definite 
to be the subject of discussion, elaboration and amendment ; 
and for this x^urpose we j^roceed to give some description of 
how in actual working such a Council might function. Its 
discussions would in some cases be in the nature of general 
debates, and in other cases w'ould refer to concrete proposals. 
The Council would provide an opx>ortunity for taking the Indian 
States into consultation about changes in the tariff. Even if 
contemplated changes could not be disclosed before the Finance 
Member of the Government of India announces, in presenting 
his Finance Bill, that they are contemplated, it would still 
be possible for the Council to meet and discuss the changes 
proposed before an}’’ changes are made. It might request the 
Viceroy, as its President, to invite the Finance Member to 
attend the Council and give a further exposition of his plans. 
The views of the Financial Adviser of an important State 
might by a similar process be laid before it, even though he is 
not a member of the Council. The views formed by the Council 
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would be recorded in a Eeport, wbich would include the record 
of any dissenting minority, and this EepoiT should be fui-nishod 
to the Central Liegislature as well as to the Chamber of Princes. 
^^'e are far from thinking that division of opinion would always 
follow the line that separates British India from the States. 
On the contrary, we believe that it will be found that there 
will be occasions when common interest and sympathy ivill cut 
across these lines. We think that some machinery might be de- 
vised by wbich, at any rate in important cases, these view^s might 
be expounded to the Central Legislature and to the Chamber of 
Princes, much in tlje way in which a Eapporteur acts at the 
League of Nations. A similar course might be followed with 
regard to other specific proposals which are before the Central 
Legislature, whether as Government measures or as Private 
Bills, in so far as they deal with topics mentioned in the 
sebedule of matters of common concern. It may well be, 
however, that an even more important part of the work of the 
Council would be conceimed with questions of general policy 
falling within the schedule of matters of common concern. 
There will be cases where the Council would appoint a Com- 
mittee of its owm bod3' to sit with a Committee of the Central 
Legislature for discussing some of these general matters in 
considerable detail. There will be other cases in which the 
Council would appoint a Committee of its own body for investi- 
gating and reporting upon some aspect of the matters within 
its ambit. There should be a power to add experts for this 
purpose. The provision suggested above by which the Viceroy 
might add other matters of common concern to the list of 
specific subjects would enable am investigation to be under- 
taken by a Committee of the Council of the further steps which 
might hereafter be taken in developing federal relations. 

The whole scheme for the Council, as we conceive it, is 
designed to make a beginning in the process which may one 
daj”^ lead to Indian Pederation. What we are proposing is 
merely a throwing across the gap of the first sti'ands which 
ma^' in time mark the hue of a solid and enduring bridge, and 
\vc feel convinced that the process must begin in organised con- 
sultation between the States and British India, both because 
sucli consultation is urgentlj’’ needed in the interests of both, 
and liecause it will assui’edh’ foster the sense of need for further 
developments, and bring more nearlj^ within the range of 
realisation other steps which are as yet too distant and too dim 
to be entered upon and described. 
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CHAPTER 1.— INDIA’S INADEQUATE REVENUE. 

238. The annual income of the British people is estimated to be 
about ^4,400 millions, or not far short of jClOO per head of the 
population. Accoi'diug to the more optimistic of the estimates 
referred to in paragraph 374 of Volume It of this Report, the 
average income of the people of India after the War was 107 
rupees. Considering that prices have mean'V’hile fallen, it can 
hardly be put at a higher figure to-da 3 \ At the current late of 
exchange this is equivalent to about .-1:8 per head per annum. 
The proportion of this annual income which is taken in Britain 
by the tax gatherer and siient npon military and naval defence 
is about 2^ per cent., viz., £2 10s. Od. per head. In the case 
of India, the expenditure upon the ai'my is 2s. 7d. per head or, 
leaving out of account the Indian State.s and including British 
India only, 3s. 4d. x^er head or about 2 per cent, of the average 
annual income. But, whereas the amount collected by the 
Government and spent npon education in Britain is as much as 
£2 los. Od. per head, the amount spent on education in British 
India is less than 9d. per head. 

These simple figures illustrate three of the chief features of 
the financial situation in India, viz. : — 

Tlie mass of the people are extremely poor. 

She is incun’ing expenditure on the primary functions of 
government, such as defence and the maintenance of law 
and order, as high in proportion to her wealth as Western 
nations. 

Her expenditure on social services such as education, 
health, sanitation, etc., on the other hand, is far behind 
Western standards, and indeed in many directions is almost 
non-existent. 


t See Vol. I, Part V, Ch. 1. 
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The insufficiencj’- of India’s revennes to provide adequately 
for the latter classes of expenditure has been a factor of political 
importance in that it has created dissatisfaction with the very 
small headway that it has been possible to make in the direction 
of social amelioration under the Reforms. 

Possibility of Further Taxation- 

239. But there is another-figure to be considered and that is the 
ratio which the total ta-x revenue collected in India for both 
central and local puriioses hears to the total national income of 
the countrj’. Taking the preceding figures as basis, the ratio of 
total taxation to national income in India is only about 6 per 
cent. If the more pessimistic estimates of the national income 
l^er head in India, which place it at about 80 rupees, are correct, 
the taxation percentage works out at about 8 per cent. In 
Britain the proportion is about 20 per cent. It is perhaps even 
more significant that the ratio in Japan, which is an oriental 
country with a population whose standard of living is low, is 
also about 20 per cent. It is clear, therefore, that in comparison 
with other countries, the proportion of the income of the nation 
which is taken by the tax gatherer is low. It is commonly 
assumed that this ratio cannot be raised owing to the poverty of 
the people, and it is, of course, true thatv it is impossible to 
take in taxation as large a proportion of the income of people 
who are living on a bare subsistence level as is possible in cases 
where there is an appreciable margin over the minimum needs 
of life. But though the population of India consists in the main 
of extremely poor people, it is at the same time a country in 
which there are large accumulations of wealth on which the 
burden of government rests very lightly. In spite of the wide- 
spread poverty in India, I see no reason to doubt that the public 
revenues of India can be substantially increased without taxa- 
tion becoming intolerable, provided that its incidence is adjusted 
to the capacit 3 '^ of tax-pa^mrs to pay and that heavy additional 
burdens are not put upon primary necessities. 

On the other hand, there can be little doubt that, in condi- 
tions such as those which now obtain in India, it should be 
possible to stimulate production and to increase the welfare 
of the people by public expenditure designed to give greater 
economic securitj^ (by irrigation works, improved and more varied 
methods of cultivation, etc.), better ph 3 ’'sical well-being (sanita- 
tion, w^ater supply, improved public health, etc.), and education. 
Indeed, taxation may be the only practicable means of creating 
a better and more secure livelihood. 

But, in order to achieve this, the proceeds must be 'wiselj^ 
spent. On this point the Report of the Commission’s Auxiliary 
Committee on Education sounds a serious note of warning, when 
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it points out that in the primarj'^ system of education in India 

the waste is appalling.”! In spite of devoted efforts and of 
much increased expenditure, “ the vast increase in numbers in 
primary schools produces no commensurate increase in literacy, 
for only a small propoi-tion of those who are at the primary stage 
reach Class IV, in which the attainment of hteracy may be ex- 
pected.”! And again, ” powei's have been devolved on local 
bodies in such a waj’’ that the Ministers responsible to the legisla- 
tures have no effective control of the expenditure of money voted 
for mass education,”* Clearljf, the task of influencing the life and 
economic circumstances of the vast Indian population is not to 
be accomplished by mere indiscriminate spending. It will not 
be overlooked, however, that one of the reasons for the poor 
results achieved is that efforts are being made to spread educa- 
tion more extensively than can be done effectively with the avail- 
able supply of teachers (56 per cent, of the teachers in boys’ 
primary schools are untrained, and the average monthly salaiues 
in some cases ” almost incredibly low ”), buildings, inspectorate, 
etc. The conclusion of the Cofnmittee is not, therefore, that the 
undei'laking is hopeless, but that it must be earned out with 
great discrimination. In the case of agricultural improvement 
and all other social services in India, we must assume that 
similar difficulties mil be met with and will have to be overcome. 

In spite, however, of these considerations, I venture to take 
two propo.citions as the underlying assumptions of ray report, 
namely, that it is both possible and desirable to impiove the 
economic and social condition of the Indian people by a sub- 
stantial increase in expenditure on the ” nation-building ” 
services, and secondly, that it is possible, subject to the condi- 
tions I have mentioned above, to raise additional revenues for 
this purpose. 

Constitutional Reasons for Inadequate Revenues. 

240; There are, however, several reasons why little has been 
done to increase taxation, which are closely related to the con- 
stitutional situation. 

Tn the first place, new taxes must either secure the approval 
of the elected members of the provincial legislatures or of the 
Central legislative Assembly as the case may be, or else must be 
raised by the exercise of the exceptional powers of the Governor 
or the Governor-General. Neither elected representatives nor the 
Government are willing to go very far in this matter. So far as 
the former are concerned , members of neither the provincial nor 
the central legislatures are willing to incur the unpopularity of 
voting increased taxation so long as there are no means of ensur- 
ing that the revenue will be spent on services which they might 
wish to develop or so long as it can be argued that resources might 


t Ed. Report, page 345. 
* Ed. Report, page 347. 
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be obtained by reducing exiDenditure on services not under popular 
control, such as the Police in the provinces and the Anny at the 
Centre. On the other hand, there is at present no provision in 
the constitution by Avhich the Central Government could use its 
lesoni'ces to subsidise the social services falling within the jjro- 
vincial sx^here, even if it wished to do so ; and in any case there 
are vei'y definite limits to the extent to which an irresponsible 
Government can force increased taxation on a poor country. 
Hence, neither legislatures^nor Government have been willing to 
take action. 


In the second jalace, the financial relations between the jjro- 
Miicial and central Governments are by no means satisf actor}'. 
In every State which includes both central and local or x>ro- 
vmcial organs of government, the appropriate financial relations 
between the former and the latter depend upon : — 

(a) the functions constitutionally assigned to the central 
and provincial authorities respective!}', and 

(i)l the natm*e of the sources of revenue of the State in 
question . 

Whereas there are certain classes of taxes the rates of which may 
vary from locality to locality within a State, there are others 
which should be uniform. Administrative considerations also 
make it desirable that certain forms of taxation should be under 
a uniform administration. The problem of financial relations 
between the central and provincial authorities in any country 
is ideally solved where the sources of revenue which, from the 
administrative point of view, fall naturally within the sphere of 
the provincial Governments, harmonise so far as their yield and 
elasticity is concerned with the functions which ai’e assigned to 
those Governments, while those which are naturally central 
sources accord with the functions of the Central Government. 

One of the chief difficulties of the Indian financial problem 
is that this harmony between the distribution of functions on the 
one hand and the allocation of sources of revenue to the provinces 
and the Centre respectively, on the other hand, is lacking. 
Indeed, the contrary is the case, for whereas nearly all the func- 
tions which wfil require large expenditure in the future fall 
within the provincial sphere, the revenues assigned to them show 
a quite inadequate increase, while the Central Government, 
whose expenditure should be stationary or -falling, has assigned 
o It the only revenues which in recent years have shown 
expansion. 


complicated by the fact that the present 
^ has left the various provinces very differently situated 
result created friction and dissatisfaction. The 

seeme 1 endeavouring to 

\ ff existing resources rather than on in- 

-iie total a-vmIflKlo 


creasing the total available funds. 



INDIA’S INADEQUATE EBVENUE. 


211 


Revenue and Expenditure. 

241 . The first of these three considerations raises the question 
whether it is reall}’’ necessary'' to find fresh resources at all, and 
whether additional needs cannot be met by drastically reducing 
existing- expenditure. It is outside the scope of my report to 
express an ojpinion upon either the efficiency and economy of the 
administration in India genei‘all3', or the lai*ge questions of policy" 
involved in considering the scale of existing expenditure on 
defence or other iiurposes — though tile anal3^sis which follows 
may throw some light on the financial aspect of this latter 
problem. I do not in an3' wa3' undeiTate the importance of 
reducing existing expenditure wherever possible or the results 
that might be achieved by the strictest econom3’^, especially since 
the B3'Stem of a non-responsible Goveimment at the Centre and 
of dyarchical Governments in the provinces must inevitably afford 
opportunities for extravagance ; it will also be evident from what 
follows that the dominant factor in India’s financial situation is 
her large expenditure on the Army. But it may safely be 
assumed that the utmost a-dministrative economies or any re- 
duction that can be contemplated in the Army' budget would not 
3'ield a sufficient margin to finance without additional resom-ces 
the large expenditure that will be needed, if India is to make 
satisfactory' progress socially and economically. 

Conditions of Financial Reform. 

242 . If this assumption is justified and if larger revenues are to 
be raised, it follows from a consideration of the difficulties above 
mentioned that any' new constitutional change should endeavour 
to ensure : — 

(«) that responsibility' for imiiosing additional taxation is 
definitely' laid upon those who will liave to incur additional 
expenditure ; 

(b) that sources of revenue appropriate to their require- 
ments are available to those authorities who have urgent and 
expanding ser%'ices to administer, and 

(c) that all parts of India shall make an equitable contri- 
bution to common purposes. 

It is tbe purpose of my' report to consider whether it is possible 
to frame a financial scheme in accordance with these conditions. 
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GHAPTBK 2.— PBESENT FINANCIAL BELATIONS. 

Pre-Beform Situation. 

243. It will b© observed from the fiscal history of India given in 
the first Yolmne of this report that India had a highly centralised 
system of administration before the Eeforms.* All the principal 
heads of revenue collected within the provinces were divided 
between the provinces and the Central Government; but sub- 
sidies, both recurring and non-recurring, frorn the Centre to the 
jjrovinces were needed to suj)plement the provincial revenues and 
were an important feature of the financial arrangements. The 
total revenues of the provinces, whether derived from their share 
of taxes locally collected or from subsidies were in theory based 
on provincial needs, but since no definite standards of needs had 
been worked out, they were in practice largely the result of 
history and tradition. Considerable differences in the standards 
and methods of administration were inevitable under such con- 
ditions. 


The Joint Beport and Federal Finance, 

244. The Montagu-Chelmsford Report proposed to sweep away 
this system, and, in accordance with the policy of creating a 
sense of provincial autonomy, to give the provinces a constitu- 
tional control over certain resources, which they could increase 
or decrease at will. In certain passages of the Report the authors 
went further than this and laid down that all the fiscal resources 
of India ought to be at the disposal of the provinces, except that 
a deduction should be made for the requirements of the Central 
Government. These passages in the Report evidently conceived 
the needs of the Central Government as being comparatively 
limited, whereas those assigned to the provinces were liable to 
indefinite expansion. Under the scheme of distribution of 
functions envisaged in the Report this is a sound view. In time 
of peace, the military budget should be a stationary or diminish- 
ing burden and not an increasing one. National enterprises, 
such as the Post Office and the Railways, should feed and not 
be a charge upon the central exchequer ; and while the functions 
of the Central Government in civil administration may be ex- 
pected to grow, the expenditure involved is a very small affair 
indeed compared with that required for a nation-wide develop- 
ment of education, for the improvement of public health and of 
sanitation, for the services charged with the great task of in- 
creasing the econornic productivity of India and for the many 
other functions which have been definitely placed within the 
sphere of the provinces. 


* See Volume I, Part V, Chapter 2. 
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The Keporfc however did not carry this doctrine to its logical 
conclusion by assigning all revenues to the provinces and making 
them contribute on an agreed basis to the central exchequer. 
Such a plan might be feasible in the case of a federation of 
independent states coming together for the first lime and deciding 
to entrust certain functions, e.g. Defence, to a central authority 
towards whose expenses they should each pay a definite contri- 
bution. Even in such circumstances, however, this method has 
very rarely been adopted, the more general solution being to 
allocate to the central or federal authority certain definite sources 
of revenue. In the case of the federation of the thirteen original 
members of the United States of Amei-ica, for example, the 
customs revenue was from the outset assigned for federal 
purposes. 

If the plan of financing a central Government by assigning to 
it specific revenues rather than by contributions from the various 
units has usually been adopted in the case of states coming to- 
gether for the first time, it is not surprising that a division of 
resom-ces was adopted in India, which started as a highly 
centralised state and was only moving step by step in the 
direction of decentralisation. Indeed, the idea that all revenues 
should be taken by the provinces, subject only to such contribu- 
tions to the Centre as might be agreed upon, is scarcely a feasible 
proposition unless the provincial units of a state have full power 
to determine the scale and nature of the expenditure of the 
Central Government. So long as the latter has the responsibility 
of deciding, independently of the provinces, how large its budget 
is to be, it must clearly have complete control over certain classes 
of taxation which it can vary and collect on its own responsi- 
bility or have the power in the last resort of taking over pro- 
vincial sources of revenue. 

The Mont-agu-Chelmsford Eeport, therefore, tacitly aban- 
doned the theory of the Centre being supported by contributions 
from the provinces and proposed to solve the problem of financial 
autonomy by abolishing di^dded heads of revenue and allocating 
certain revenues entirely to the provinces and others entirely 
to the Central Government. 

In the Government of India Act, the conception of all taxes 
being in the hands of the provinces was even more specifically 
abandoned, for after allocating certain heads of revenue to the 
provinces, and after providing for the drawing up of a schedule 
of taxes which the provinces would be at liberty to impose with- 
out the sanction of the Central Government, the residuary 
powers of taxation were left in the hands of the Central 
Government. 

The Meston Committee Proposals. 

245. The actual allocation which was made in 1920 by the 
Joint Select Committee on the advice of the Meston Committee 
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follows, with two minor changes, the allocation suggested in the 
■Montafni'Chelinsford Eeport. It is as follows : 


Central. 

Customs and Excises, 
other than alcohol and 
narcotics. 

Income Tax and Super 
Tax. 

Salt. 

Opium. 


Provincial. 

Land Eevenue. 

Excises on alcohol and 
narcotics. 

Stamps. 

A share in ■ the future in- 
crease of Income Tax. 
Eegistration Fees. 


The central budget also includes a share of the profits of the 
Eailwai's and any surplus profit that may arise from the Post 
Office or any other national undertaking. The provincial 
budgets include jiroceeds fi'om Irrigation Works, Forests, and 
other State domain. 

Provision was made for temporary contributions from the 
provinces to the Central Government (wffiich varied with the in- 
creased revenue which the various provinces w'ere expected to 
enjoy under the scheme) in order to meet the deficit in the 
central budget that would have resulted from the complete 
separation of the sources of revenue. These contributions, how- 
ever, have, as has been explained in the first volume, since been 
finally abolished, and the clear-cut allocation indicated above 
now governs the finances of the Central and Provincial Govern- 
ments respectively. ~ 


Criticisms of the Meston Settlement. 

246. As I have already indicated, this system has certain 
serious defects, the three chief criticisms being the following : — 

(a) Although the provinces have rapidly expanding needs, 
the sources of revenue assigned to them are insufficient and 
show no signs of adequate growth, whereas the central 
sources of revenue which have to meet comparatively 
stationary needs are expanding, or capable of expansion. 

(b) It has treated the provinces unequally, by giving some 
of them a much greater proportionate increase of revenue 
than others. 

(c) It has given practicallj^ no power to the provinces to 
tax industrial activities, and has, therefore, handicapped 
the industi'ial provinces, as contrasted wdth the agricultural 
ones. 

In order to elucidate these points and to explore the possi- 
bility of devising a plan that will meet these difficulties, it is 
necessary to survey in some detail the present position and recent 
nstory of budgets both of the Centre and of the provinces. 


See Volume I, Part V, Chapter 4. 
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CHAPTER 3— SUMMARY OF FINANCIAL SITUATION. 

Balance Sheet ol India’s Finances. 

247. The followuig table presents a balance sheet of India’s 
central and provincial finances, from which can be clearly seen 
the relative importance of the various items of revenue and 
expenditure. 


Budget Estimates of licvcmtc and Exgjcnditurc of Central and Provincial 
Govenments in 1920-30 {in crores of rupees. One crore of rupces=Sn5Q,QW). 


Central Jicvcmic. • 


Central Expenditure. 


Customs 

* * * • • • 

51-22 

Defence (not) 

55-10 

Income tax... 

• 4 . ••• 

16 -GO 

Debt charges (net) 

12-19 

Salt _ 

••• 444 

6 -.35 

Civil Administration (net) 

11-56 

Other taxes... ’ 

* 4 . .44 

1-19 

Loss on post office, irriga- 

•39 




tion and forests 


Total taxes... 

» 4 • « 4 4 

75-36 

Cost of collection 

3-32 

Railn'n;;t’s (net) 

••• ••• 

6-25 

Civil worlcs (not) 

2-41 

Opium (not) 

4.4 

2-35 

Pensions 

2-78 

Currencj* and Jlint (not) ... 

2-35 

Other expenditure (net) ... 

•47 

Tributes from Indian States 

•74 



Other receipts (net) 

1-17 



Total 



8S-22 

Total 

88-22 

Provincial 

Bcvaiuc. 


Provincial Expenditure. 


Land Revenue 

444 444 

.35-48 

Land Revenue and General 


Excise 

4 « 4 4*4 

19-44 

Administration 

15-76 

Stamps 

444 444 

14-35 

Poh’cc 

12-28 

Registration 

444 444 

1-47 

Jails and Justice 

8-31 

Scheduled taxes 

4 4 4 4 4 4 

•39 

Debt 

3-24 




Pensions 

4-05 

Total taxes... 

4 4 4 4 4 4 

71-13 

Education 

12-57 

Forests (not) 

444 444 

2-07 

Medical and Public Health 

6-38 

Irrigation (net) 

•44 444 

2-77 

Agriculture and Industries 

3-53 

Other sources of revenue ... 

12-28 

Civil Works 

11-84 




Other expenditure 

9-00 

Total 


88-25 

Total 

86-96 


Thus on the expenditure side, debt absorbs 15 crores, defence 
55 crores, law and order, justice, etc., 21 crores, general civil 
adminstration (including land revenue) 27 crores, and pensions 
7 crores. Education accounts for 13 crores, health and medical 
services 6-^' crores, agriculture and industry 3-1 crores, while 
the expenditure on civil works amounts to 14 crores. 

On the other side of the account, out of 146 crores of taxation, 
customs produce 51 crore.s, land revenue 35-} crores, alcoholic 
excise 191- crores, income tax nearly 17 crores, stamps 14-1 crores 
and salt 63 crores. 
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Expenditure on Defence. 

248. An outstanding feature of this suinmaiy is the high pro- 
portion (621 per cent.) which current expenditure on defence 
bears to the total expenditure of the Central Government — a 
higher proportion in fact than in any other countrj^ in the world. 
This ratio is not in itself, however, very instructive, since it 
depends on the functions performed central Governments. In 
the case of a federation, for example, which combined for pur- 
poses of defence only, military expenditure would absorb one 
hundred per cent, of the federation’s budget. It is more signifi- 
cant tliat even when account is taken of provincial and central 
expenditure together, the ratio (31-^- per cent.) is still a very 
high one. This ratio is high in part because other kinds of ex- 
penditure are low. India has a comparatively small unproductive 
debt, while many forms of Government service are very little 
developed. 

On the other hand, it is to be remembered that the extent 
to which taxation is felt as a burden depends very largely on 
the objects on which a Government spends its revenue. Thus, 
it has been frequently pointed out that taxation for the purpose 
of paying interest on an internal debt is economically speaking a 
transfer of wealth within a country, which may — ^it is true — 
hamper enterprise, if the method of raising the revenue is unwise, 
but which need not do so or affect the total saving power of the 
community. Again, wise expenditure on social services and 
particularly on health and education should be remunerative in 
the sense of increasing the wealth-producing power and, there- 
fore, the taxable capacity of a country. Security is, of course, 
essential, if production is to develop; but it cannot be claimed for 
expenditure on defence either that it is a mere redistribution of 
income or that it promotes productive efficiency. Indeed, 
economically speaking', it is the most burdensome form of ex- 
penditure, and this is particularly the case where, as in the case of 
India, the Army contains a large element drawn from elsewhere. 
If, therefore, the high “ defence ratio ” in Indian Government 
expenditure is partly due to the low level of other expenditure, 
it remains a peculiarly burdensome one, and it would be reason- 
able to assume that, even if the total expenditure of Tudia. were 
increased, the burden would be more tolerable and more readily 
boine, provided this paidicular charge were diminished. 

But apart altogether from the question of other forms of ex- 
penditure in India, the defence charge is undoubtedly high. A 
recent comparison of the military expenditure of the nations of 
the world shows that in this respect India is seventh on the list 
among t le Great Powers and that her expenditure on armaments 
IS between two and three times as great as that of the whole of 
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tlie rest of the Empire outside Great Britain.* Again, the total 
is not only high in itself and as compared with other countries, 
but it has also greatly increased as compared with the pre-war 
situation. India, in fact, has not obtained any relief from the 
greater sense of world security, which has succeeded the World 
War. On the contrary, her defence expenditure has risen even 
after allowing for the rise in prices and has grown more rapidly 
than in other parts of the Empire. This is apparent from the 
following figures quoted by Mr. Jacobsson in the summary 
ah'eady mentioned ;• — 


Armaments Expenditure (in million £). 


— 

1913. 

1928. 

Percentage 

increase. 

Great Britain 

1 

! 77-2 

1 

115 ' 

+ 48-9 

India 

22-0 

44 ! 

■f 100-0 

Tho Dominions 

1 9-0 

12 ! 

-f 33-0 

Total 

lOS-2 

171 

1 

■+• 58-33 


The figures were given by Mr. Jacobsson in sterling for pur- 
poses of comparison. Only a part, however, of India’s defence 
expenditure is paid in sterling. The figures would only show 
an increase in rupees of G6 per cent, owing to the change in 
the par value of the rupee. The rise of -wholesale prices in India 
is only 41 per cent.! 


Finally, it is frequently urged that expenditure for the defence 
of India is not a matter that concerns India only, but is also 
one which is of vital importance to the Empire as a whole and 
should, therefore, not be at the sole charge of India. This is a 
matter outside the scope of my report, as is also the question 


* Tho following figures of armaments expenditure are extracted from 
“ Armaments Expenditure of the World,” b 3 ' Mr. Per Jacobsson, Secretary 
General to the Economic Defence Council of Sweden, and formerly a member 
of the Secretariat of tho League of Nations. 


United States 

4,453 million go: 

Great Britain 

2,900 

yf 

Russia 

2,440 

yy yy 

Eranco 

2,286 

yy yy 

Italy 

1,333 

yy yy 

Japan 

1,216 

yy yy 

India... 

; 1,069 

yy yy 

Germany 

942 

yy yy 


The figures for members of the Empire other than Great Britain are Australia 
161, Canada 93, Irish IVec State 76, New Zealand 26, and South Africa 26 million 
gold francs. 

t The wholesale price Index numbers are 143 and 201 for 1913 and 1928 
respectively. 





•218 


part VIII, CHAPTER 3. 


as to what is the minimum expenditure Pequii-ed for the defence 
of India and for the maintenance of internal security. But it 
is relevant to my present purpose vo point out that the total 
is at present so large, both absolutely and in relation to the 
revenues of India, as to be a dominating factor in the financial 
situation. 


The Central Budget. 


■249. In recent years, the central budget, like those of most of 
the provinces, has exhibited all the signs of a very tight fit 
between income and expenditure. 

Since the War the Central Glovernment has raised and then 
reduced the salt dutyt ; it has made very large additions to the 
customs tariff, while the income tax until the current year 
remained at the maximum reached in 1922.'*' Thanks, on the 
one hand, to a big reduction in total expenditure as soon as war 
commitments were disposed of, and, on the other, to a growing 
customs revenue and a substantial contribution from the Indian 
railways, where a heavy deficit has been converted into a 
handsome profit, the large deficits of the years immediately 
following the War have disappeared and it has been possible 
not only to reduce or abolish certain taxes, but to remit alto- 
gether the contributions of the provinces referred to in para- 
graph 245. The accounts for 1927-28 and 1928-29, however, show 
a deficit. The budget for 1928-29 was originally expected to 
show a surplus of 30 lakhs, but in the last two months of the 
year there was a setback under several headings and a heavy 
drop in the revenue credited from the gold standard reserve, 
as a result of the fall in the price of gilt-edged securities, follow- 
ing the rise in bank rate in February, 1929. The result was a 
deficit which with that of the previous year completely absorbed 
the revenue reserve which had previously been accumulated. The 
receipts from the gold standard reserve increased again in 
1929-30, but other items have fallen, and there would have been 
yet a third deficit had it not been for a windfall in connection 
with the liquidation of German property. Thus, as the Finance 
Member pointed out to the Assembly, it is evident that budget 
equilibrium had not been fully re-estabhshed after the final 
remission of the substantial contributions previously paid by 
the provinces. The budget for the current year, therefore, pro- 
poses increases of tpation amounting to the substantial sum of 
4'80.crores with a wew to (a) establishing equilibrium, (b) main- 
taining Indian credit by maldng full provision for debt redemp- 
tion,. including acciming liability on Savings Certificates, and (c) 
providing a margin for contingencies and for assisting the 
prownces. 


1916 except for one 

year vhcn it was raised to Es. 2/8 (1923-24). ^ 

^ Income tax rates were cliangcd in 1919, 1921 and 1922. 
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The following figures show the revenue and expenditure of 
the central budget for a period of ten years, the provincial 
contributions being separately shown : — 

Bevcnve and ExpmdiUire of the Central Government. 
1921-22 to 1930-31 {Budget). 

{In crores of rupees.) 


One crore of rupees — ^750, 000. 


— 



Revenue 

(excluding 

provincial 

contributions). 

Expenditure. 

Surplus + 
or 

Deficit — . 

Provincial 

contributions. 

NotSurplusd- 

or 

Deficit — . 

1921-22 

05 -OG 

102-54 

-37-48 

9-83 

-27-65 

1922-23 

74-71 

98-93 

-24-22 

9-20 

-16-02 

.923-24 . 

SO^OO 

80-81 

— 6-81 

9-20 

+ 2-39 

1924r-25 

85-4-4 

88-96 

- 3-52 

9-20 

0 ' 68 

1925-20 

85-03 

88-62 

- 2-89 

0-20 

+ 3-31 

1920-27 

85-05 

87-26 

- 2-21 

5-17 

+ 2-96 

1927-28 

82-95 

86-16 

— 2-^1 


- 2-21 

1928-29 

85-43 

86-49 

- 1-06 


- 1-06 

1929-30(Re vised 
Estimate). 

88-12 

87-77 

+ 0-35 


+ 0-35 

1930-31 (Budget) 

90-23 

89-63 

-J- 0 ' 70 


+ 0-70 


Note . — ^In this statement Customs, Income Tax, Salt, Tributes and Revenue (Land 
Revenue, Excise, Stamps, etc.) from the directly administered areas have been taken gross 
and all other items net. Net profits or losses from railway and postal services have been 
added to or deducted from the revenue figures as the case may bo. 

Thus, the accumulated deficits since the Reforms amount to 
no less than Rs.80 crores, towards meeting which the provin- 
cial contributions provided some Rs.50 crores. The figures 
clearly bring out the substantial growth of revenue, on the one 
hand, and the stability of expenditure since the rapid fall of 
the years 1921-4, on the other. 

Revenue Growth in the Last Decade. 

250. There are, however, a number of miscellaneous items 
included in these accounts. The trend of events is much more 
clearly shown in the following statement of the yield of the 
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chief sources of revenue, nurnel}^ customs, income tax, I'ailAvays, 
salt and opium : — 


Bcceipts from chief items of Revenue. 
(Groies of Rupees.) 


Year. 

Customs. 

Income 

Tax. 

Railways. 

Salt. 

Opium 

(net). 

1921-22 


34-41 

18-74 

-9-09 

6-34 

1-27 

1922-23 


41-35 

17-99 

1-22 

6-82 

1-92 

1923-24 


39-70 

18-24 

6-44 

10-02 

1-66 

1924-25 


45-75 

16-01 

6-78 

7-39 

1-44 

1925-26 


47-78 

16-86 

6-49 

6-33 

2-04 

1926-27 


47-38 

15-65 

6-01 

6-70 

3-33 

1927-28 


48-21 

15-06 

6-28 

6-63 

3-08 

1928-29 


49-28 

16-70 

6-23 

7-60 

2-72 

1929-30 (remsed) ... 


49 - 72 * 

17-10 

6-12 

6-72 

2-69 

1930-31 (Budget) ... 


53-40+ 

18-00 

6-74 

7-05 

2-07 


For some years, the income tax, salt duty and railway receipts 
showed a practically stationary 5 'ield, while customs rose con- 
tinuously, though the figure for 1930-31 on the previous basis 
of taxation would be only 49'30 crores. Latterly, the yield of 
income tax has slightly improved, but here again 70 lakhs of the 
increase in 1930-31 is due to the current budget changes. The 
opium duty has been dwindling, but the expansion in other 
sources has more than made good the deficit. This drag upon 
the revenue will continue for a year or two, for the receipts from 
opium will almost entirel}'^ disappear by 1935. 

The yield of the first two items has been lifted to a rather 
higher level by the 1930-31 budget, which makes changes in 
customs and excise, that will increase revenue under this head 
by 4T crores (cotton duties 1'25 crores, sugar 1'80 crores, altera- 
tion of kerosene duties 35 lakhs, silver duty 1 crore, less reduc- 
tion of rice duty 30 lakhs), and by adding one pie in the rupee 
to the rate of income and super tax on incomes over 15,000 
rupees, will increase the yield by 70 lakhs. 

Eevenue Prospects. 

251. Looking a little way ahead, the key to the situation is 
clearly to be found in the jdeld of customs revenue. If the 
recent trend should continue, a definite upward movement will 
be seen in the total budget figures when the opium revenue 
disappears from the budget, and this upward trend will be 
strengthened by growing income tax receipts, if and when 
industrial stagnation passes awaj’. 

* The ievi?ed figures for 1929/30 differ slightly from the original budget 
estimates in para. 2<t7. The customs figures for the last two years exclude 
rc-ceipts from the petrol tax (95 lakhs in 1929/30 and 108 lakhs in 1930/31) 
I arc offset by grants to the Road Fund. 
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Can \vc assuino that this increase in cuatoins revenue will 
continue? India has been singularly free from monsoon failures 
in recent years. When they recur — as they inevitably will — 
experience allows that they will reduce not only purchasing 
jKiwer, and therefore imports, but also railway receipts from the 
carriage of gooil.s. In this latter connection, a monsoon failure 
should not have as serious an effect on the central budget as in 
former limes; for, since the separation of the railway budget, 
the net railwa}’ receipts have not been wholly credited to general 
revenues, wliieh now receive a definite contribution from railway 
funds of I per cent, of the total capital expenditure on railway 
construction, p/ti.? a jKirtion, gcncrnll}' one-fifih, of the surplus 
profits. A bad monsoon will affect the surplus, but the contri- 
* bution of 1 per rent., which in 1027-28, it may be noted, was 
more than six limes the nuctualihg portion, will continue to be 
paid. A mon.'ioon failure would, however, affect the general 
purchasing power of the country, and, therefore, the receipts 
h'om customs; and although transport developments, the diversi- 
fication of India’s economic activities and any rise that may have 
taken place in the standard of life in certain parts of India may 
mitigate its effect, it would not be prudent to assume that 
the steady rise of imports and of customs revenue, that has 
taken place in tlic la.st decade, will continue witliout interrup- 
tion. Indeed, the rise has been chocked at the moment by tlie 
almost universal setback to trade. 

On the other hand, there are reasons for thinking that the 
economic development of India in the next ten years should 
he much more rapid than in the last decade. Several gigantic 
irrigation projects, whicli will bring millions of acres under 
cultivation, are now nearing completion in Sind, the Punjab 
and i^Iadras ; raihvay.s are being extended as fast as funds permit ; 
the requirements of rapidly developing motor transport have 
necessitated the constitution of a Standing Committee on Roads, 
whose efforts will undoubtedly result in an improvement and 
extension of the road system; three harbours (Vizagapatam , 
Cochin and Tuticorin), which arc in course of construction, will 
he open for trafiic before long. It is to he expected that with 
this economic progress, foreign trade, which is extremely low 
per head, will substantially increase and, with it, the yield of 
customs. In this connection, it should he pointed out that the 
rise in recent years has occurred as a result of a greater volume 
of trade rather than of higher rates of duty. The total of India’s 
imports, calculated at pre-war prices (in order to eliminate the 
effect of price changes and to show the increase in the volume 
of trade), rose from Rs.l20 croios in 192.3-24, 137 crores in 
1924-25, 143 crores in 1925-2G, 156 crores in 1926-27, and 
Rs.18l crores in 1927-28, to Es.l90 crores in 1928-29, an increase 
of more than 58 per cent, in six years.*'' 

* Review of tlio Trade of India 1928-29 (Government of India, Central 
Publication Brancli) page 7. 
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These considei-ations suggest that, though there may be set- 
backs, the growth of India’s foreign trade, which has recently 
been vexy rapid, is likely to continue at an even faster pace 
than heretofore. But there is one qualification. This conclu- 
sion is to a certain extent contingent on fiscal policy. The 
standard rate of duty of India’s tariff, viz., 15 per cent, with 
30 per cent, on luxury goods, is already high for a mainly 
agricultural country, and, in some cases, rates have been put so 
high as to be prohibitive. The match duty, for example, has 
aImo.st ceased to 3-ield any revenue at all. Up to the present, 
the increase of revenue has largely been obtained from a few 
main items, such as sugar, cotton goods, oil imports, jute ex- 
ports, etc. But the revenue from miscellaneous imports has been 
increasing and may be expected to expand. It is possible that in 
a number of eases duties are already at or beyond the point of 
maximum jdeld, and that more revenue might be obtained from 
a general lowering of rates. Moreover, it might be worth while, 
even from the purely revenue point of view, to lower duties, even 
at the risk of losing revenue at the moment, for the sake of 
encouraging the general economic development of the country. 
On the other hand, a policj^ of high protection, though it might 
stimulate the creation of particular industries in India, would be 
a charge on the existing economic activities of India^ and would 
prevent the expansion of revenue which is here contemplated. 

Suixject to this proviso, and taking all factors into account, 
it would not be extravagant to anticipate a total revenue from 
existing central sources, on the present basis of taxation, of 
nearly Es.lOO crores by 1940. 

Expenditure. 

252. The next table analyses the figures of the chief items of 
expenditure, the total of which, as we have seen, has been 
stationary in the last six years : — 


Chief Items of Central Ex'penditiire. 
{Crores of Rupees.) 


Year. 

Militaiy 

Serv3ce.g 

(net). 

Civil 

Administration 

(net). 

Debt. 

Services 

(net). 

1921-22 

69-81 

8-64 

14-89 

1922-23 

65-27 

9-50 

" 15-00 

1923-24 

56-23 

8-65 

14-17 

1924-25 

55-63 

9-39 

15-27 

1925-20 

56-00 

9-87 

14-12 

1920-27 

55-97 

10-28 

12-66 

1927-28 

54-79 

10-22 

11-99 

1928-29 

55-10 

10-43 

12-82 

1929-30 (revised) ... 

55-10 

11-56 

12-19 

1930-31 (Bndgefc) 

54 -.35 

12-20 

14-36 
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The Army . — ^TJie military budget was stabilised in 1928 for 
four years at 55.1 crores, during which period any savings 
made were to go towards the programme of army mechanisa- 
tion which has been undertaken. Sir George Schuster 
has, however, arranged with the military authorities to * 
bring the savings already made — to the extent of 80 
lakhs — ^into credit at once and to provide for the needs of 
the new programme by extending the period of stabilisation to 
a fifth year. This item will therefore presumably remain at its 
present figure until 1932-3. At the end of this peiiod of stabi- 
-lised expenditure and in the absence of war, army expenditure 
should be capable of reduction. In this connection, the Inchcape 
Committee suggested a standard figure of Es. 50 crores, if prices 
fell. Some downward movement of prices has in fact taken place 
since the date of its Report, but the Committee did not give 
any indication as to how great a fall of prices would be needed 
to justify this reduction. There is, however, ground for hope 
that, when the present programme of mechanisation is ended 
and apart altogether from any change of policy, the Army vote 
may drop to, say, 52 crores and thereafter will faU still further 
to bring it more nearly into conformity with the lower level of 
prices. 

This estimate of 52 crores may be affected by the result of 
discussions, which it is understood are now proceeding between 
the Indian and British Governments, on the War Office claim 
for an increase in the “ capitation charges ” (now amounting to 
Es.2 crores annually) which are paid for the training in England 
of recruits for the army in India, and on the counter-claim of the 
Government of India that she should be released from the 
existing capitation payment and that as the cost of the defence 
of India is an Imperial liability some contribution should be 
made to it from other than Indian sources. Any concession to 
the Indian point of view in these matters would reduce the 
defence budget still further. Two other ways of reducing the 
army budget have been suggested. One is the progressive 
Indianisation of the officers of the Indian Army. The evidence 
laid before the Commission, however, suggests that this process 
must be slow and in any case will not save much money. The 
other is the substitution of Indian Army units for the much 
more expensive units of the British Army in India. It cannot, 
however, be taken for granted that Indian units would be of 
equal military value and, if more units had to be employed, some 
of the presumed savings would be lost. 

But these are matters of general or of military policy, though 
they have a financial aspect. Whether anything is done in re- 
gard to them or not, there seems no reason, in the absence of 
wars, to fear any rise in the army budget, and in two or three 
years a reduction in the total figure should commence. 

General Administration . — ^As to the cost of general adminis- 
tration, it is commonly said, and with justice, that the Indian 
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Government is expensive, owing to the level of salaries in the 
upper grades of the- Indian Services, which have had to be fixed 
on a standard high enough to induce British members to leave 
their home country and to work for the best part of their lives 
in an uncongenial climate. So long as British personnel is still- 
required, these standards must continue. But the arguments 
for it do not apply- to Indian members of the Service. At the 
same time there are strong objections to having two rates of pay 
for the same job. The only way to meet the difficulty would be 
to lower standard salaries throughout the Service, but to increase 
the overseas allowance for the British members. This question, 
however, affects the provincial budgets much more than the cen- 
tral budget, as the charge on the latter in respect of salaries for 
members of the civil service generally is comparatively small. 
The Finance Member has recently called attention to the need 
for an understanding with the provinces as to the principles on 
which increases of pay are granted. 

In the meantime; automatic increases in time scales of pay 
already fixed involve at present a steady growth, at the rate of 
25 lakhs a year, in the salary bill of the Central Government, the 
peak point of which has not yet been reached. Further, there 
will certainly be many new demands for greater expenditure. 
Civil aviation and research are responsible for part of the in- 
crease of recent years, and the Agricultural Commission and the 
Edurafional Committee of the present Commission have put 
fonvard suggestions involving additional charges on the central 
budget. The growth of such items depends on the extent 
to which the Central Government will become involved as a 
co-ordinating influence or in connection with research in ser- 
vices which are primarily within the provincial sphere. Some 
expansion of central budget expenditure in these directions must 
be looked for ; but there is no reason to anticipate that the total 
under this head will grow faster than in the last decade, unless 
additional duties are put upon the Central Government. 


Debt. There remains the debt charge. Reference has already 
been made to the opinion of the Finance Member that until the 
present year, equilibrium in the central budget had not been 
fully re-established, and to the effect, in this connection, of the 
glowing charge for the redemption of Savings Certificates. 
A year ago, moreover, there was uncertainty as to the rate 
at which maturing obligations could be renewed.- There was, 
therefore, i-oom for doubt as to whether the downward -trend in 
tile service of tlie debt would continue. Taking a broad view, 
however, and speaking in general tenns, it may be assumed that 
the world rate of interest is tending downward, and, if there is • 
no serious disturbance of India’s credit, and if India does not 
over-borrow the price to be paid for renewal of debt should not 
increase. Moreover, seeing that a definite programme has been 
established for the redemption of the debt, and that provision 
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has now been paade for the maturing Savings Certificates, the 
total net charge in respect of the debt should hereafter tend 
downwards. 


Conclusions as to Enpenditure. 

253. If these expectations are realised, and in the absence of 
any ’new functions being imj^sed upon the Central Government, 
the total expenditure of • the Central Government should be 
stationary or falhng. This, in conjunction with a rising revenue, 
would mean that there will gradually emerge a growing surplus 
in the central budget, the size of which largely depends on mili- 
tary expenditure. This conclusion is subject, however, to an im- 
portant qualification. These expectations both as to the 
expansion of the revenue and the reduction of the debt and other 
charges are dependent -on the continuance of internal peace and 
security. They would be completely . falsified by any develop- 
ments which might involve the Government in exceptional ex- 
penditure, .shake the credit of India, or check the development 
of trade. 


Provincial Budgets. 

254. Turning to the provinces, the total revenue and expendi- 
ture figures for the nine provinces of British India since the 
Beforms is shown' below : — 


(In crores of rupees.) 


Year. 

Revenue, 

1 

j Contributions 

1 to Central 

Government. 

Retained 

Revenue. 

1 

Expenditure. 

I 

1 Surplus+ 
or 

Deficit—. 

1921-22 i 

80-26 

9-83 

1 

70-43 

1 

79-16 

1 

-8-73 

1922-23 ' 

84-94 

9-20 

75-74 

77-23 

-1-49 

1923-24 ' 

88-05 

9-20 

78-85 

76-09 

+2-76 

1924-25 

90-48 

9-20 

81-28 

78-41 

+2-87 

1925-26 1 

93-71 

6-20 1 

87-61 i 

85-89 1 

+ 1-62 

19f6-27 i 

91-60 

5-17 

86-43 

90-17 

-3-74 

1927-28 ; 

93-29 

— 

93-29 

91-50 

+1-79 

1928-29. i 

91-49 

— 

91-49 

92-91 

-1-42 

1929-30 1 
(budget). ' 

96-68 

,1 

96-66 

95-27 

+ 1-29 


The revenue figure for 1929-30 is the sum of the budget esti- 
mates of the provinces, which in recent experience have usually 
been in excess of the receipts actually realised. The figures up 'to 
1926-9, in 'respect of which audited accounts axe available, show 
that e'xpenditure has risen substantially, the rise since 19Si6-24 
being no less.than 22 per cent. But revenue has increased by only 
4. per cent., and it is clear that since 1925-26 the expansion in 
total revenues has been checked. This is in marked contrast 
with the situation at the Centre, as mdy be seen by comparing 
69973 (2) H 
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this table representing the above figures with that showing the 
centra] budget situation. The continued increase in the total 
expenditure of the provinces since that date has been made 
possible by the remission of the provincial contributions, the 
benefit of which, however, has been confined to a few of them. 


Revenue. 

255. The reason for the stagnation of revenue will be apparent 
from a consideration of the chief items of provincial revenue 
set out above in paragraph 247. 

The Land Revenue . — The first in importance is Land Rev- 
enue, which, before the War, was by far the most important of 
India’s sources of revenue. To-day it is largely exceeded by 
customs revenue. It remains, however, one of the two main 
props of Indian finance. Much controversy has taken place as 
to whether Land Revenue is in the nature of rent, or is a tax. 
Without going into this question, it may be observed that whether 
it is regarded as a tax or not, it shows many characteristics of 
rent, and in particular, like rent in all countries of the world, 
has failed to respond to the upward movement of the general 
price level. Land Revenue (excluding revenue due to irriga- 
tion) has risen by only about 7^ per cent, since 1913.* 
It is not possible to ascertain from public accounts the 
cost of collection of Land Revenue, as this cost cannot be 
separated entirely from the cost of general administration. But 
there is httle doubt that if it could be separated and deducted 
from the gross Land Revenue receipts, the net yield of Land 
Revenue would actually show a decline. When account is taken 
of the upward movement of prices and salaries, this comparative 
stability of Land Revenue means that its real value as a con- 
tribution to the cost of government has diminished. On the 
other hand, it means that, in so far as the produce of the soil 
is converted into cash, either the cultivator or the zemindar has 
gTeatlj' benefited. There is no doubt that in some cases it is the 
cultivator who has gained. 

Both the landlord and the peasant interests, however, are 
united in resisting any increase of Land Revenue. In Bengal, 
Bihar and parts of the United Provinces and Madras, where 
the ^ permanent settlement ” exists, there is no possibility of 
raising Land Revenue without breaking this very long standing 
agreement. But even where there is regular periodical reassess- 
ment, there is a growing tendency to press, if not actually for 
permanent settlement, for a very slow and gradual modification 

Land Bevenue. Index number of pricas. 

32*01 143 

34-43 201 

41% 


1912-14 (average) 
1927-29 (average) 
Increase 
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of Land Eevenue. Certain provinces have either passed legisla- 
tion or framed regulations which 

(a) lengthen the period between the re-settlements — 
commonly from 30 to 40 years : 

(b) limit the percentage increase that may be made at 
any , one re-settlement — ^for example, in Madras the 
maximum increase is 18f per cent. ; and 

(c) restrict the percentage of the net assets of the land that 
may be taken by Land Revenue, e.g., a minimum of 30 and 
a maximum of 40 per cent, is prescribed in the United 
Provinces. 

All this means that, in addition to the natural stability of 
revenue of this kind, legislative or administrative obstructions 
are being imposed, which prevent Land Eevenue responding to 
post-war economic conditions. 

• Excises. — ^As regards liquor excise, the yield is in some pro- 
vinces rising, but in others it has been fairly stationary ; and 
everj’-where it is threatened by a strong prohibition movement. 
In one or two districts there are areas which are already “ dry ” 
in the sense that no premises are licensed for the sale of liquor. 
Several provinces are definitely committed to the policy of 
ultimate prohibition, and in one case (Madras) a gi*ant was 
actually included in last year’s budget (1929) for temperance 
propaganda. The doctrine of maximum revenue and minimum 
consumption is in theory generally accepted in the provinces; 
but it is not always easy to hit off this point with precision, and 
excise revenue is likely to be reduced, not merely by prohibition 
or propaganda, but by smuggling and evasion. None of the 
provinces are sanguine in respect of the yield of the liquor 
excises, and many are prepared for a reduction. 

Stamps. — Eevenue from stamps shows a small annual increase 
with the gi’owth of business. Frequent transfers of land give a 
very solid foundation to the revenue from general stamps, while 
the revenue from court fees also slowly but steadily rises. Most 
of the provinces during the difficult years of 1921-5 raised 
the court fees and stamp duties. There is no sign that this 
increase of rates has diminished receipts ; but in some pro- 
vinces the increase in rates has. been repealed. This is almost 
the only present provincial source of revenue of which it can 
be said with some assurance that there is a margin of probable 
increase. 

Irrigation. — ^The irrigation position in India is as unsatisfactory 
from the Treasury point of view as that of the Land Eevenue. 
Working costs — largely consisting of wages and materials — have 
risen to new post-war levels, but the charges for water in most 
cases remain on the pre-war basis. The result is that on old irri- 
gation schemes the net profit has very greatly diminished or dis- 
appeared. In regard to new schemes and particularly where 
fresh land is brought under cultivation, the charges yield a 
C9373 ( 2 ) n 2 
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liigh revenue, and this factor is largely responsible for the im- 
proved financial situation of the Punjab. But where the new 
schemes have brought water te the existing land, there are many 
cases in which no adequate water rate is charged, and the pro-- 
vince is waiting for an appropriate return until the next land re- 
settlement takes place which may be many yeap hence. In- 
deed, with certain exceptions it ma}' be said that in this matter, 
of iiTigation, as well as in connection with other development 
work, adequate steps- have not been taken in India to secure 
to the Treasury the increase in land values due to Government 
action. 

Other Itevis . — There remains the Scheduled Taxes list, that 
is to say a list of taxes which the provinces may impose if they 
think fit. The taxes in this list are either not very prolific or for 
various reasons have not hitherto been imposed. Betting and 
amusement taxes have been imposed in four provinces, viz., 
Bengal, Bombay, Madras and Bmana. The yield, however, is 
very small except in large capital cities, and under present 
circumstances no large revenues can be expected from them. 
Except for road tolls and some other indirect taxes on commerce, 
which will be referred to later and are at present available 
only for local authorities, there are no sources of revenue of 
first class importance in this hst. 

The other miscellaneous items of provincial revenue call for 
no general comment. 

General Conclusion as to Provincial Revenues. 

256. In short, so long as the State is unable to acquire a share 
of the increment in the value of land in the form of land 
revenue, irrigation dues or in some other way, and so long as 
the present allocation of sources of revenue persists, there is- 
no direction in which the provinces can look for a substantial 
or even a continuous increase in revenues, except under the head- 
ing of “ Stamps.” 

Situation of the Various Provinces. 

257. These considerations are of general application. . For a 
number of reasons, however, the budget situation in recent 
years has differed considerably in various provinces as may be 
seen from the table on the next page. 

In all cases except the United Provinces, there was an appre- 
ciable increase in the first part of the decade in the gross revenue 
collected, but in the last five yeai's there was practically no in- 
crease except in Madras. The net figures of revenue available for 
the prorinces after deducting contributions to the Centro show 
a much greater rise, this benefit being of course enjoyed by the 
prounces in proportion to their respective contributions. A 
mature of the table is the low revenue of Bengal and Bihar and 
Orissa in proportion to their enormous populations. The United 
Provinces are a little though ‘not very much better off. 



Provincial Revenues 1921-29 (in lakhs of rupees). 

(o) Gross revenues (before deducting provincial contributions). 
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Provincial Kovonucs and Central Revenues collected in the Provinces — 1928-29 (in laldis of rupees). 


Total. 

PART VIII, 

o va 1 — > r- ea 

hi -- -t* CO O CO 

o eq i:~ >a (N 

CO r-i rH 

9,133 § 

iPTER 3. 

O CO I> t' o 
cq CO pH cq o 

o ID ID CO pH 
ph' 

7,607 

Assam. 

CD Cl . CO ‘ij 

CD Ci ) CO W 

r-< 1 

t- 

CM 

CO ID . .pH 

cq pH 1 \ 

Ci 

CO 

Central 

Provinces. 

O CO O 00 

r-c I> lO O 

i-t 1 

CD 

CO 

ID 

CO CO 

i ” 1 1 

CO 

Bihar and 
Orissa. 

C3 O 10 f-w p-» CO 

CO cq f-i CD 

rH rH f — 1 

578 i 

pH CO 

1 1 1 

94 

Shan 

States. 

■-'=^11 1 

68 

1 1 1 1 1 

1 

Burma. 

o CO CO i-» ID 

'-H CO t> pH CO O O 

iO rH pH f-H 

1,056 

ID ID . O 

ID CO CO PH 

O pH 1 

887 

Punjab, 

00 pH ^ ^ 

C<l CO CO 

pH p-< CO pH 

1,115 

- 

9 

61 

31 

101 

j 

United 

Provinces. 

•*^1 rH CO ID <M O 

O CO l> CO o o 

O I-H pH 1 

»D 

, O . I> ID 

C5 (M 

1 1 CO 

422 

Bengal. 

t- ID ID r-( { O 

cq C<J ID 1 1 CO CD 

CO CM CO 1 1 ^ 

[ 1,097 

1 

O ID CD CO 

ID pH i> 1 CO 

CO^CD pH I 

p-T 

2,677 

Bombay. 

ea ^ 00 o CO CO 

00 C3 O 1 O t> CO 

CO PH 1 

1,522 

PH t> CO CO 
cq pH ID oo 
C5 CO PH 1 

pH 

CO 

dT 

Madras, 

ID CD pH ID CO CM CO 

CM ID ID CO ^ O 

ID ID cq ^ 

1,753 

O pH CO a> 

CD CO rfi 1 PH 

pH pH j 

767 

i 

Provincial. 
Land Rovoimo ... 

Excise 

Stamps 

Income Tax (D.R. 
15).t 

Irrigation (not) ’' 

Forests 

Other heads 

Total 

Central (collected 
in provinces). 

Customs 

Taxes on income 

Salt 

Opium 

Other heads 

Total 


* Includes land revenue due to irrigation. 

t Under Devolution Rule 16 when the income assessed to income tax in any year subsequent to 1920-21 exceeds in any province the 
assessed income of 1920-21, an amoimt calculated at the rate of three pies in the rupee on such excess is allocated to the province. 
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Yield of Principal Sources of Revenue. 

258. It is not necessaiy to analyse these figures in very great 
detail ; but it will be convenient to supplement them by a table 
(p. 280) showing for a single year the revenue received in each 
province from various sources, as well as the sums collected for 
the Central Government under the heads of Customs, Income 
Tax, Salt and Opium. 

Tlie table shows that there is a considerable divergence be- 
tween the provinces in the extent of their dependence on various 
classes of revenue. Thus Bengal lives largely on the revenue 
from “ Stamps,” most of which arises from litigation. It has 
oontrived to add to its exiguous income from other sources 
including amusement ta.xes, registration fees, etc. Excise is 
the largest item in Madras and Bihar and Orissa. In the latter 
province, as well as in Bengal, Laud Revenue is low, owing to 
the permanent land settlement. In every other province the 
largest item is Land Revenue, which amounts in the United 
Provinces to over 50 per cent, of the total revenue, while in 
the Punjab, Land Revenue and Iirigation account for nearly 
GO per cent. 

Pre-War and Post-War Budgets. 

259. The varying importance of these items of revenue in 
different provinces, their unequal expansion in recent years and 
finally the abolition of tlie contributions which at first modified 
the effect of the new allocation of revenues between the provinces 
and the Centre account for the fact noted in the previous chapter 
that, in comparison with the pre-war situation, some of the pro- 
vinces are very mucli better off than others. If we take the 
Provincial Settlements of 1912 (which were based on the pre- 
sumed needs of the provinces) as a starting point, and assume 
as a standard for the moment the expenditure on provincial ser- 
vices in 1912-13, we find that the budget of 1929-30 of the 
Punjab shows an increase of 154- per cent ; Madras an increase 
of over 118 per cent; Burma 110 per cent; United Provinces, 
Bombay, Bengal and Bihar and Orissa, increases varying from 
88 to 105 per cent. Assam shows an increase of 83 per cent, 
and Central Provinces only 68 per cent.* 

Equity and the Comparison of Needs. 

260. But before jumping to the conclusion that injustice has 
been done, it is to be obseiwed that we cannot take for granted 
without further examination that the pre-war figures were 
” fair ” as between the provinces and that it was unreasonable 
to make any departure from the situation then existing. Such a 

* For purposes of comparison Central expenditure in 1912-13 on provincial 
services has been included and various other adjustments have been made. The 
exceptional increase in the Punjab is largely duo to extraordinary receipts from 
sales of land in connection with irrigation. 

69973 (2) H 4 
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suggestion is naturally challenged by those provinces which have 
benefited most. It is claimed on behalf of Madras, for example, 
that it was consistently penalised before the War. But whether 
this was so or not, at least it can be stated categorically that the 
present plan has involved a substantial change in relative 
positions. Even if it could be shown that the pre-war position 
was unfair to the Punjab, Madras and other provinces which 
have subsequently benefited, it would be a sheer accident if 
the new balance had created an equitable situation, for the new 
distribution has been arrived at without any attempt to establish 
an objective standard of fairness. 

Indeed, it is very difficult to set up, even in theory, any such 
standard. It costs more to run a prownce with a scattered popu- 
lation than one which is densely populated; more teachers and 
policemen must be maintained per head of population ; the cost 
of roads and of medical and sanitary services must be higher per 
head. Again, in provinces where salary and wage rates are 
high, the cost of a given service will be comparatively high. 
Physical facts, also, may determine the need for health or sani- 
tary services, while it is obvious that a province with a sub- 
stantial urban population or a capital city may require a larger 
police force per head than a more rural province. We should 
not, therefore, in any case expect to find anything like equality 
in the expenditure of various i>rovinces, either in proportion to 
the area served or to population. The disparity, however, 
between the total expenditure per head in various provinces, 
which ranges from 1‘8 rupees per head in Bihar and Orissa and 
2'5 per head in Bengal to 8'3 rupees per head in Bombay and 
8'6 per head in Burma, is so great that it is impossible to believe 
that it can be entirely accounted for by the considerations that 
have been mentioned. The figures, which are fully analysed in 
the table on page 233, point to the conclusion, which is in fact 
borne out by general observation, that the standard of service 
rendered by provincial Governments — ^both in quality and in 
amount — is appreciably lower in the poorer parts of India than 
in those that are more well-to-do. In concrete terms the 
amenities of life, the chance of advancement as a result of educa- 
tional facilities, the liability to disease in so far as this is depen- 
dent upon sanitary and medical facilities, ai*e by no means the 
same throughout India. 

Whatever the cause of these differences, their existence can- 
not be left out of account in considering a new financial adjust- 
ment. 


Expenditure since the Reforms. 

_26J It also cannot be ignored that for the reasont 
^ven-namely the different yield of particular Idnds of 
revenue m different parts of India, their unequal growth 

tribiiHnn^ years and the abolition of the provincial con- 
tributions - the inequalities have been accentuated under the 



ISxpencliture per Head of Population according to 192{)-1930 Budget estimates in rupees. 
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Eeforras. Immediately after the War, practically every province 
had to face a big increase in salary rates. In Bengal this more 
than counterbalanced the increased spending power which the 
Meston Committee estimated that that province would receive 
under the new financial settlement, and in every other case, even 
if the rise of salaries and wages did not create a deficit in the 
budget, the expectation on which the financial settlement was 
based was falsified. In the next year or two there was a strong 
effort made in every province to reduce expenditure, often with 
the assistance of a retrenchment committee. During this period 
very few provinces were able to increase expenditure on develop- 
ment and national services. In 1925-26, however, the remission 
of contributions placed certain provinces in a more favourable 
position. These provinces have devoted substantial sums, and 
other provinces have devoted more modest sums, to education, 
public health, irrigation and other objects of social and economic 
amelioration. The figures for transferred services in the three 
principal agricultural provinces and the two chief industrial 
provinces are as follows : — 


Expenditure in lakhs of rupees. 



1922-23. 

1929-30 

(Budget). 

Increase. 

Percentage 

increase. 

Madras 

411-3 

763-8 

352-5 

86 

Punjab 

299-0 

542-7 

243-7 

82 

United Provinces 

298-0 

388-2 

90-2 

30 

Bombay 

453-5 

567-6 

114-1 

25 

Bengal 

353-9 

404-0 

50-1 

14 


The disparity here revealed is equally noticeable when the 
figures of expenditure on the principal nation-building services- 
are examined separately : — 


Percentage increase between 1922-23 and 1929-30. 



Education. 

Medical relief 
and Public Health. 

Madras 

82 

115 

Punjab 

78 

94 

• United Provinces 

47 

67 

Bombay 

23 

43 

Bengal 

21 

24 


Of the smaller provinces, Bihar and Orissa, and to a less 
^tent, Assam, show the same lack of development as Bengal. 
The disparit}' is even more pronounced in comparing the budgets 
since 1925-26. “ ' • 
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Resources of Provinces. 

262. These und other figures relating to provincial budgets 
suggest the following general conclusions : — 

(a) As a result of the division of resomces in 1920 
the provinces received substantially increased spending 
power as compared with the pre-war situation, and though 
higher salaries and prices absorbed a large amount of the 
increase, they have been able to finance the considerable ex- 
pansion of social services that has taken place all over India 
in the last decade. 

(5) The benefit w'us, however, unequally felt owing to the 
fact that for historical and other reasons certain specific 
items of revenue are productive to very varying extents in 
the different provinces. 

(c) The growth of revenue continued fairly generally 
during the first half of the decade partly as a result of new 
minor taxes and higher rates of stamp duty and also through 
the assessment of newly irrigated land. 

(d) The full effect of the allocation was not felt until the 
final abolition of the contributions. This gave the contribut- 
ing provinces further increases of revenue and enabled them 
to continue the expansion of their services during the last 
half of the decade ; but it increased the disparity that had 
already been created. Other provinces have had the greatest 
difficulty in making even small increases in expenditure, 
and in Bengal the expansion of educational and other services 
has practically ceased. 

(e) Brom now onwards any increase of revenue from exist- 
ing sources — except receipts from large irrigation schemes 
mainly in the Punjab and Sind — is likely to be small. The 
stagnation of other revenues will affect all provinces alike. 


Future Requirements. 

263. It remains to consider future requirements which are 
everywhere almost unlimited. Even in Madras, which has bene- 
fited most from the remission of its contribution, the rising in- 
come is already mortgaged. Expenditure on education and public 
health have both risen substantially; but it has not yet been 
possible to embark upon a universal compulsory education 
scheme. It is extremely difficult to estimate what universal 
compulsory education would cost. In Madras two estimates have 
been made, one involving nearly nine crores a year additional 
expenditure, and the other five crores a year additional expendi- 
ture. It would probably be a long time before either of these 
figures could be reached. But it is significant that even the lower 
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of these fio’ures is a long way ahead of the possible expansion of 
revenue in IMadras. In, other provinces more modest estimates 
have been framed as to what it would cost to start with compul- 
soiy education, but in every case even a small start in this direc- 
tion IS quite out of the question from existing resources. 

In this matter of future requirements we are, in fact, in the 
realm of conjecture, but it can hardly be open to question that 
expenditure on functions falling within the provincial sphere 
could well be increased, without extravagance and to the great 
economic advantage of India, by from 40-50 crores within the 
next ten years as compared with an increased expenditure of 
15 crores in the past decade. This means that the revenues of 
the provinces need to be increased by something like 50 per 
cent. 

We thus come to the heart of the problem, which is to find 
further revenues of this order of magnitude and to devise a finan- 
cial plan by which they can be made available to those govern- 
mental authorities which need them. 


Separation of Burma. 

264. Before leaving this survey of Indian finances, it should 
be noted that many of the figures given in the preceding para- 
graphs will be somewhat altered if effect is given to the proposal 
that Burma should be separated from British India. The extent 
to which the figures will be modified depends, of course, upon 
the terms on which this separation is an’anged. This matter 
is discussed in an appendix to my report. The problem 
involves many debatable points, such as the proportion of the 
unproductive debt that ought to be assigned to Burma, the 
charge which she should assume in regard to defence, etc. The 
net financial effect, moreover, would depend upon the extent to 
which Indo-Burmese trade was made subject to existing customs 
duties. It has, however, been necessary to make some assump- 
tions on these points in order to be able to form a picture 
of the financial situation of Burma and British India respectively 
after separation. I have, therefore, made a calculation on 
the assurnption that Indo-Burmese trade will be subject to exist- 
ing taxation except that the present protective taxes will not be 
lewed by Burma ; that the excise How levied in Burma on kero- 
sene and motor spirit sold by Burma in British India will no 
tonger be collected by her, but will be included in the revenue of 
British India, and that charges in respect of debt and defence 
will be allotted to Burma to the extent of 2 crores and 3 crores 
respectively. On this assumption, British India would gain 
about a crore after allowing for transferred expenditure and in- 
creased receipts. 
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On this basis the balance sheet, in paragraph 247, of the 
central and provincial finances of India excluding Burma would 
have been as follows in 1929-30 ; — 


Central and Provincial Budgets, excluding Burma (1929-30). 

(In crores of rupees). 


Central Revenue. 


Central Expenditure. 


Customs 

47-91 

Defence (net) 

52-10 

Income tax 

14-76 

Debt (not) 

10-19 



6-00 

Civil AdministTatioa 

10^20 

Otlier taxes 

1-09 

Loss on Post Office, etc. ... 

-39 



Cost of collection 

3-12 

Total taxes 

G9-75 

Civil Worlcs 

2-41 

Railways 

G-00 

Pensions 

2-48 

Opium 

2-35 

Other expenditure. . . 

-47 

Currency and Jlint 

2-35 

Surplus resulting from sep- 

1-00 

Tribut-cs 

•74 

nration ns in Appendix 


Other Receipts 

1-17 

to my report. 


Total 

82-36 

Total 

82-36 

Provincial Revenue. 


Provincial Expenditure. 


Land revenue 

29-94 

Land revenue and General 

14-08 

Excise 

18-13 

administration. 


Stamps 

13-64 

PoUcc 

10-67 

Registration 

1-40 

Jails and Justice 

7-26 

Scheduled taxes 

•39 

Debt 

3-43 



Pensions 

3-60 

Total taxes 

03-50 

Education 

11-30 

Forests (not) 

1-11 

Jlcdical Relief and public 

5-73 

Irrigation (net) 

2-80 

health. 


Other sources 

10-72 

Agriculture and Industries 

3-24 



Civil Works 

9-38 



Other 

8-32 

Total 

78-13 

ToUd 

77-01 


These are the figures which have been used in the discussion 
of a new financial scheme in Chapter G below. 
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CI-IAPTEE 4.— NEW SOUECES OF TAXATION. 

General Aspects of New Taxation. 

265. The preceding discussion shows the need of seeking for 
new sources of taxation. In the first chapter of my report, E 
have drawn attention to the compai'atively low ratio of taxation 
to the total national income of India, and have also indicated 
some of the causes that in my opinion have impeded Ihe fiscal 
development of the country. It is there suggested that there 
are prhna facie grounds for thinking that, if there were no 
political obstacles, it would be economically possible to increase 
the tax revenue of India provided always that the incidence of 
taxation is carefully adjusted to the capacity of taxpayers to 
pay, particular care being taken not to increase the cost of the 
necessities of life. In this connection, certain general considera- 
tions must be borne in mind. On theoretical grounds direct 
taxes have great economic advantages over indirect. Their 
incidence can be more definitely determined, and they are 
economical to the taxpayer in the sense that he is not called 
upon to pay more than the Government receives, and they are 
usually inexpensive to collect. But it is impossible to press this 
theory far in an agricultural country such as India, where a very 
large population is living on a low standard, and where much' 
of the wealth that is accumulated is not in a form in which it 
can be readily assessed and taxed. In such circumstances, the 
greater part of the revenue must be raised by indirect taxes, and 
fiscal theory must be sacrificed to the necessities of the case. 
At the same time, these conditions make it even more im- 
portant than elsewhei'e that taxation should be adjusted to 
ability to pay, which means that as large a part of the additional 
burden as possible should be placed on the richer classes by 
means of direct taxation. I might add that the ordinary 
economic arguments for this course are strengthened in the case 
of India by various considerations such as the fact, already 
emphasised, that an unusually small proportion of the revenue 
raised is used in services which are of direct benefit in raising 
the status of the masses of the people. 

Principal Features of the Indian Fiscal System. 

266. The principal features of the financial system of British 
India that have contributed to the low level of taxation, as com- 
pared with the level in other countries seem to be : — 

(a) The small yield from income tax. 

(h) The total exemption of agricultural incomes from 
income tax. 

(c) The absence of death duties. 

(d) The absence of any internal taxation on articles such 
as tobacco, matches, etc., although taxes on the former are 
almost universal in Indian States. 

(c) The inadequate development of local taxation, 
particularly in rural areas. 
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Yield of the Income Tax. 

267. The rate of income tax in India is light compared with 
that in force in Western countries, and it has been a difficult 
task to organise the Eeveuue Department and to prevent evasion. 
In the circumstances, it has perhaps been imprudent for adminis- 
trative reasons to limit the taxes to fairly substantial incomes 
by fixing the exemption limits both for income tax and super 
tax at a high level (rupees 2,000 and rupees 50,000 respectively). 
It should now be possible to increase the yield substantially 
by lowering the limits, which are undoubtedly high, particu- 
larly for Indian conditions. Indeed, more than one provincial 
Government has suggested that it should be empowered to tax 
incomes below Es.2,000. There is also considerable scope for 
the steepening of the progression of the rate of income tax for 
incomes between Es.5,000 and Es. 100,000. 

268. In recent years the revenue has also suffered owing to 
the provisions relating to the taxation of income from foreign 
investments. Such income is entirely exempt from taxation 
unless it is brought back to India within three years. There 
has, therefore, been an inducement to Indians to invest abroad 
and to hold the income overseas until it can be brought home 
free of tax. This provision is not only detrimental to the 
revenue, but is an inducement to send Indian capital overseas. 
It is desirable that it should be amended. 

Taxation of Agricultural Incomes. 

269. The most important aspect of the income tax problem 
is, however, the total exemption of agricultu]-al incomes. The 
circumstances under which agricultural incomes were exempted 
from income tax in India are described in detail in the report 
of the Indian Taxation Enquiry Committee.* It is clear from 
this account that the continued exemption of these incomes 
cannot be justified on historical grounds. Indeed, agricultural 
incomes were not exempt from the income tax that was in 
force in India between 1860 and 1873, although the land revenue 
in that period was a much higher proportion of the net assets 
or xn’oduce thaii it is now. Nor is the exemption supported by 
fiscal theoiy. It is sometimes claimed that land revenue in 
India is the counterpart of income tax in other countries, and 
that to impose income tax as well upon the incomes of the 
zemindars would be a form of double taxation. But this argu- 
ment is not convincing for many reasons. Clearly, in the pro- 
vinces where there is a permanent settlement, land revenue has 
the same economic character as a mortgage or tithe rent. In 
other parfs of India, there is the same tendency for land revenue 
to remain fixed, and it notoriously fails to respond to variations 
in the produce of the land. The only important exceptions to 
this general statement appear to be the fresh assessments in 


* Report of the Indian Taxation Enquiry Committee, paragraphs 259-263. 
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provinces where new land is being brought into cultivation by 
irrigation But even in these cases, land revenue is levied on 
a flat rate basis and does not fall with graduated incidence on 
large incomes from land. 

The produce of the land is by far the largest item in India’s 
annual production. Increased productivity, together with the 
rise of prices since pre-war days, has enormously increased the 
money value of India’s agricultural product, and even after 
allowing for the larger population which it supports, there must 
have been a very large increase in the net product, which has 
been shared between the cultivator and the landowner. The 
tax gatherer has obtained next to nothing of this increase. An 
appropriate share of it can only be obtained either by frequent 
and substantial adjustments of land revenue assessments, or by 
imposing income tax on agricultm'al incomes. The former plan 
would not only have to overcome serious political difficulties, 
but has the disadvantage of hitting the small holding equally 
with the large. The latter plan is fiscally sound. There are 
administrative difficulties as regards the assessment of agricul- 
tural profits, but these are not peculiar to India. With the 
elaborate machinery for the maintenance of land records and 
for the administration and the collection of the land revenue 
at his disposal, the Indian Collector is probably in a better 
position to estimate agricultural profits than the assessor in 
other countries. Moreover, the Government of India, with a 
far less efficient machinery for the assessment of income tax, 
was prepared to face these difficulties in 1918, when it made 
the proposal that income from agriculture should be taken into 
account in determining the rate at which the income tax vas 
to be levied on non-agiicultural income. 

So long as the existing exemption continues it is not possible 
either to impose a graduated burden upon landholders or to levy 
upon them a share of the increasing taxation that is necessary in 
India. It would, however, be too sudden a change if the full 
rate of income tax and super tax were imposed on Indian land- 
holders at once. It may, therefore, be desirable that the 
exemption should be removed by stages at specified dates. 

2/0. One of the pi'incipal advantages of levying income tax 
on agricultural incomes is that it would subject the non-agricul- 
tiural earnings of people "who own land to a higher rate of income 
tax. Bor instance, if the income from all sources of rnral 
moneylenders, who are often landholders, were taxed, not only 
would more income become liable to tax, but the tax would 
be assessed at a higher rate. This would increase the yield 
of the tax considerably. The machinery of collection and ad- 
miuistration would, therefore, have to be central, and the rate 
fixed by the Central Government, but the 
}ie cou d appropriately be assigned to the province where it 
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Incidentally, the change would check the present tendency 
for savings accunaulated in industry to be invested in land in 
order to escape taxation. 

Death Duties. 

271. It has been suggested that in India death duties might 
take the place of income tax as a means of imposing a graduated 
burden on agricultural incomes. A probate duty already exists 
in certain areas, but it is limited to particular communities and 
the rate is low. The possibility of imposing death duties 
throughout India has been exhaustively considered by the Indian 
Taxation Committee, and the question has also been discussed 
by the Grovernment of India with the provincial Grovemments. 
On the political and legal difficulties in the way of the imposi- 
tion of this tax, which arise mainly from the complexities of 
the Hindu law of inheritance, I am not competent to express 
any opinion. I am assured, however, that it would be unsafe 
to rely on these duties as an important source of revenue 
during the next decade, especially if, as is suggested above, 
the exemption of agricultural incomes from income tax is re- 
moved. In most federations death duties are wholly assigned 
to the constituent states or provinces, but general legislation 
for the regulation of the tax has been found necessary in some 
countries in order to avoid double taxation. The tax, more- 
over, is closely connected in its nature and administration with 
the income tax, which is collected and administered by a central 
authority in India. The Taxation Committee has also recom- 
mended that the legislation dealing with the tax should be 
undertaken by the Central Legislature. The tax if levied in 
India would, therefore, probably have to be administered by a 
central authority and distributed among the provinces. 

Taxation of Tobacco. 

272. Direct taxation, however, cannot, at any rate for some 
decades, play as large a part in the finances of India as in a 
Western industrialised country. For raising large sums of 
money, which are urgently required for education, sanitation, 
etc., India, as indicated in an earlier paragraph, will have to 
depend, in her present state of economic development, primarily 
on indirect taxes. The possibility of the taxation of tobacco, 
much of wffiich is produced locally and consumed in primitive 
forms, has been considered by the Grovemment on numerous 
occasions in the past, but administrative difficulties have hitherto 
prevented the imposition of the tax. In recent years, however, 
the consumption of tobacco in the form of cigarettes and, to a 
less extent pipe tobacco and cigars, has grown rapidly. With 
heavy increases in the import tariff since the War, there has 
been a marked development in the production of cigarettes in 
India. Since this production is concentrated in a few large 
factories, the administrative difficulties have disappeared so far 
as manufactured tobacco is concerned. An excise on tobacco 
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under the Scheduled Taxes Eules is a provincial tax, and the- 
Government of India have recently been in correspondence with 
the provincial Governments regarding details of the method by 
which such taxes might be levied in the provinces. But, if the 
tax is really to be provincialised with varying rates between 
the provinces, it means that the cigarette trade of India must 
talre place in bond, and there will in effect be a new* series of 
internal customs harriers. Even if the duty were levied at the 
factory, varying rates of duty would be charged on different 
portions of its output, and under the most favourable conditions 
there would have to be a complicated system of inter-provin- 
cial adjustments. An excise duty on factorj^-produced tobacco 
is needed, and it is needed by the provinces; but it is desirable 
that the duty should be levied at the source, that the rate should 
be uniform and fixed by agreement and that the proceeds should 
be dealt with as indicated later in my report. If the cigarette 
habit continues to spread as it is doing at present, the jueld of 
this excise might be expected to amount to 5 crores at the end 
of ten 3 'ears. 

Excise on Matches. 

273. The development of the match industry in India was the 
result of the almost prohibitive tariff amounting to 100 to 
200 per cent, ad valorem, which was originally imposed for 
revenue purposes in 1922. Behind the protection of the tariff, 
a big local inhustr}^ has grown up, and according to the Tariff 
Board, which recently enquired into the condition of the in- 
dustry, India can now supply all the matches that she needs. 
The jield of the import duty has fallen from Es. 172 lakhs in 
1922 to Es. 10 laldrs in 1930-31 (Budget estimate). The tariff 
Board considered the question of an excise duty on matches 
and saw no reason why a tax should not be imposed on match 
factories in India. It considered that “ the incidence of a duty 
of this nature on an article in very commoP use is very small per 
head of the population and is little felt by the individual ; ’ ’ but 
that “ care should be taken to fix it at such a level as to absorb 
as far as possible (into the Exchequer) the whole of the increase 
in price.”* An excise duty at the rate of the present import duty 
would 5 ield about 3 crores. 

The two excises referred to above might, at the end of ten 
years, be expected to yield 7 or 8 crores of rupees and a steadily 
rising revenue thereafter. 

Terminal Tax. 

2/4. Another productive tax from the point of view of revenue 
vould be the provincial ‘‘ terminal tax ” on exports and imports 
suggested in the Memorandum of the Assam Government. The 
expression in Indian fiscal terminology means a tax generally 

page regarding tlie grant of protection to the- 
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levied at a railway station and collected by the railway ad- 
ministration on all goods imported or exported from the station. 
For reasons of administrative convenience it was substituted for 
the octroi in a large numher of municipalities in the United Pro- 
vinces, on the advice of a Committee appointed in 1908, and it has 
since been adopted bj’’ some municipalities in other provinces. 
It has so far been regarded as a tax appropriate for purely local 
purposes, and its levy has hcen restricted by the Scheduled Taxes 
Buies to areas in which an octroi was levied on or before the 6th 
July, 1917. The Government of India have naturally been re- 
luctant to permit the extension of a tax. which, though it offers 
undoubted advantages, could be abused and might become a 
menace to trade if not properly controlled. 

The present proposal i<; to levy a terminal tax at a low 
ra,le for provincial purposes at every railway station. The 
scheme has been envisaged as a. means of levying a charge upon 
trade for road and other development — the levy being collected 
at the station purely as a matter of convenience. There are 
obvious objections to such taxes, both of a theoretical and practi- 
cal nature. It is very desirable that there should be the greatest 
possible freedom of movement of goods in India in order to 
encourage specialised production, which is one of the most 
important ways in which the standard of living can be raised. 
It is, moreover, difficult to impose taxes of this kind without 
putting a heavy burden upon .short distance traffic, and, indeed, 
it would be necessary to devise the scheme carefully in such a 
way as not to involve discrimination. But despite these objec- 
tions, there is considerable justification in an extensive but poor 
country such as India for following the precedent, set in many 
Euroi>ean countries and elscwhci'e, of levying what iii effect 
would be an internal consumption tax. The tax is an easily 
collected one, and, even if it were levied at a very low rate, 
would be very productive of revenue if generally applied. Some 
of the more .‘jefious disadvantages of the i53'stem could be avoided, 
if the imposition of the tax I\y the provinces were subject to the 
approval of the Government of India, which would examine the 
matter from the point of view of the general commerce and 
industry of India and would be authorised to fix maximum rates 
and the conditions under which the tax should be imposed. 
Whether it should be levied on both incoming and outgoing 
traffic or — to avoid any suggestion that a particular province was 
imposing burdens on persons outside its own borders — on in- 
coming traffic only, and what exceptions, if any, should be 
allowed, are matters for detailed consideration. It might also be 
necessar}*, in order to avoid any transfer to other means of 
transport, that the tax should be levied on river traffic. The 
carriage of goods by road is not yet a serious competitor with 
the raflway; if and when it becomes so, the question of extend- 
ing or abandoning this tax might have to be reconsidered. 
Indeed, with all its economic drawbacks, it should not perhaps. 
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in an}' case, be regarded as a permanent feature of India’s 
financial system, but rather as one suited to a country in a com- 
paratively early stage of economic development. Subject to 
these considerations, it could undoubtedly be made a very fruitful 
source of revenue, and if the proceeds were utilised for beneficent 
purposes, the economic benefits should considerably outweigh its 
disadvantages. 

It is difficult to estimate the probable yield of such taxes; 
but some indication of the possibilities is afforded by the fact 
that octrois levied by municipalities with a total population of 
certamly less than 10 milhons yield about 2 crores. These 
duties would have to be kept at an exceedingly low figure, 
but, if levied all over India, could certainly be made to yield 
6 crores and might easily yield more than 10 crores. 

Local Cess on Land. 

21b. In India the principal tax levied in rural areas for local 
purposes is a surcharge or a cess on the land revenue or rent. 
The rate in many of the provinces is subject to a maximum of 
one anna in the rupee, and has remained unchanged for over 
50 years. There was probably some justification for this imposi- 
tion of a limit in the last century, since the land revenue was 
then a very high proportion of the net produce, and other cesses 
were levied on land for provincial and Imperial purposes. All 
the other cesses were abolished in the beginning of this century, 
and the land revenue policy since the War has tended to restrict 
increases of assessments at the periodical resettlements. There 
is no longer any excuse for the retention of this limit, especially 
in the permanently settled provinces. 
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CHAPTEE 5.— PEINCIPLES THAT SHOULH GO VEEN 
THE BISTETBUTION OE EEVENUES. 

Necessity for Central Administration of New Taxes. 

276. The preceding survey of the situation suggests that, in 
view of the functions at present assigned to the Central Govern- . 
ment, its expenditure should be comparatively stationary; indeed, 
it might actually fall, if any substantial relief could be obtained 
in respect of military expenditure. As the Centre has the expand- 
ing sources of revenue, there is in course of time likely to be a 
surplus on the budget, and this surplus, after meeting certain 
charges, will gi'adually become available for the provinces. 

But this surplus will only go a little way towards meeting 
provincial requirements and the difference must be made up by 
new taxation. An examination of specific instances, however, 
shows that the most fruitful sources' of further revenue are those 
which can best be regulated and collected by a central agency, 
which will levy them on a uniform basis. A limited number 
only can be devised in which variation between the provinces 
can be permitted. 

It therefore follows that, if India’s sources of revenue are to 
be substantially increased to meet “nation building ’’ services, 
substantial sums must be collected by a central agency and 
distributed to the provinces on some basis to be agreed upon. 

Objections to Assignment of All Revenues to Provinces. 

277. Before, however, discussing how this conclusion is to be 
applied, it has been suggested that its difficulties may be evaded 
by a radically different solution. This proposal is to return to 
the guiding idea of the Mbntagu-Chelmsford Eeport, and in 
order to ensure the complete fiscal autonomy of the provinces, 
recognise the right of the provinces to all the revenues of what- 
ever kind which arise in them and to leave them to provide for 
the financial needs of the Central Government by means of 
appropriate contributions. This plan is supported by certain 
members of the Indian Central Committee. 

278. Some of the reasons why this apparently simple solution 
was not adopted in the Settlement of 1920 have, however, already 
been pointed out.* Two important practical objections are, 
firstly, that if there are to be no internal barriers in India 
customs duties and similar taxes must be collected at a uniform 
rate, and in any case can most conveniently be collected by 
a central organisation; and, secondly, that the plan would 
involve conferring on the Central Government the right to inter- 
vene and to compel a defaulting province to produce its quota. 


* See paragraph 244. 
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But there is also an objection of principle. The scheme 
assumes that each provihce has a sort of natural right ^ to the 
revenues which happen to be collected in it. This view is quite 
indefensible in the case of India. To take the most obvious 
example. The customs revenue collected at India’s main ports 
is clearlj' a tax that is paid in some measure by people all over 
India and not merely by people in the province where the ports 
happen to be situated. If any attempt were made to meet this 
. objection by allocating the customs revenue according to the 
place of consumption of impoi'ted goods, it would involve a most 
elaborate bonding system throughout India in order to be able 
to trace imported goods to their ultimate destination. 

279. Similarly m the case of income tax ; profits are collected 
at the headquarters of a business; but it is impossible to tell 
whether those profits arise within the province where these head- 
quarters are situated or not. - In certain cases, where great 
businesses operate in more than one province, an allocation of 
income tax receipts is made even to-day. But this allocation, 
which is made for the purpose of estimating the amount due to 
different provinces under Devolution Buie 15, is arbitrary and 
is confined to special cases. There is no attempt made to allocate 
commercial or industrial income generally according to its 
province of origin, and for large trading concerns which cover 
the whole of India it is almost impossible. 

But even if this technical difficulty could be overcome, it 
could not be admitted that a province would be entitled to all 
the income subject to income tax which apparently was earned 
within its borders ; for the population of towns, and in particular 
that of the capital cities, builds up its economic life on that of 
the country as a whole, while the prosperity of the great ports 
has its roots in the villages of the interior as well as in those 
of seaboard provinces themselves. The shipping concerns and 
commercial houses of Karachi or Bombay, for example, may 
enjoy increased profits next year as a result of favourable agri- 
cultural conditions in the Punjab. These profits will mean 
higher income tax assessments in respect of incomes earned in 
the Presidency of Bombay, and increase the consumption in 
those cities of imported goods and, therefore, the amount of 
customs revenue collected. But it would be a mistake to attri- 
bute this expansion of revenue to the special industry or good 
fortune of the Presidency alone. On the contrary, it would be 
due primarily to conditions elsewhere. 

The absence of internal economic barriers, in fact, makes 
India an economic unity, and, under these conditions, the taxa- 
Bon which arises from the activities of great centres, such as 
Botubay and Calcutta, is properly to be regarded as due to the 
whole economic life of India and not merely to that of a 
particular territory round those ports. No one would claim in 
the case of Great Britain that the income tax collected in 
J-iondon, or the customs revenue paid at the port, ought to be 
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appropriated to the Jocal administration of London or even to 
that of the Home Counties, and the same considerations apply 
to some extent to India. 

Existing Provinces unsuitable fiscal units. 

2-SO. Tins argument would be somewhat modified if a re- 
grouping of the jirovinces of India were possible, under w'hich 
the country would be divided up into 4 or 5 provinces, 
each having its own port, its industrial area, and its agricul- 
tural hinterland. Such provinces would be reasonable units 
from the fiscal jxiinl of view, and even though they might have 
no actual customs harriers between them, it might be argued 
that each of them formed a balanced whole from the revenue- 
producing standpoint and though taxed goods might pass from 
one to the other, the balance of gain and loss would be about 
flic .‘;ame for all. The provincial map of India is, however, very 
different from this. The figures in the iireceding chapter* show 
at a glance how great are the inequalities that would arise, if 
existing provinces were left in possession of the revenues 
collected in them. The province of Bihar and Orissa, for 
example, has no customs revenues at all and very little income 
tax is collected within its borders. It is imjiossible to maintain 
that the present Bengal (population 47 millions), which has only 
been in existence for a few years, hn.s any jircscrijitive right 
to the 3S crorcs of rupees which arc collected within its borders, 
whereas Bihar and Orissa (jxipuiation 3-f millions) is only en- 
titled to the crores which is the total of the revenue collec- 
tions within its area. 

Distribution according to needs. 

281. While, therefore, the claim of the provinces to all the 
revenues collected in them may seem at first sight to rest upon, 
a sure foundation of equity, in fact it does not do .so. On the 
contrary, there is force in the counter-claim that some of the 
revenues of India should be redistributed according to the needs- 
of the various provinces. This claim rests in part on the argu- 
ments already put forward that the taxation of profits and of 
trade cannot fairly be earmarked to the benefit of the territory- 
in which it happens to be levied, but that it arises from the 
economic aelivitie.s of the country as a whole. It also rests on, 
the argument that it is not wise statesmanship to leave certain 
large areas in a much more backw’ard state of development than 
others. This docs not mean that it would be either wise or- 
practicable to enforce a uniform standard all over India. Much, 
indeed, is to be gained by encouraging competition betw'een the 
provinces, and by permitting those parts of India w'hich are 
rapidly advancing to make the pace for the rest. But it is un- 
desirable that the backward provinces should be left without 
resources to follow this lead. The existence of provinces that 

* See p. 230. 
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are uneconomic in the sense that they have very scanty sources 
from which to raise revenue does, in fact, create just this diffi- 
culty, and it can only be overcome by deliberate re-adjustment 
of some of the' proceeds of taxation “ according to needs.” 

Possibility of Centralising Services. 

282. This proldem could be readily solved if India were to 
retrace her steps and instead of moving in the direction of 
greater provincial autonomy were to develop a more highly 
centralised constitution, in which the Central Government would 
take direct responsibility for ‘‘ nation building ” seiwices. Tlie 
direction and control of such services from headquarters would 
naturally tend towards a common standard all over India, and, 
as the cost would largely be met from central revenues, would 
imply a redistribution of the proceeds of taxation. 

Even without going to the full length of placing these services 
under the Central Government, something like the same result 
w'ould be obtained by adopting a system of grants-in-aid. The 
system would naturally tend to create a common standard of 
services, and the grants would certainly be conditional on the 
efficiency of these services. There are important arguments in 
favour of this plan, which, like that of complete central cbntrol, 
is in harmony with the fact that the future sources of revenue 
from which these services must be fed are precisely those which, 
for administrative reasons, should be centrally collected. 

The system does not necessarily involve placing arbitrary 
power in the hands of the Central Government, or the revival 
-of the system of doles; for it is possible to devise automatic 
criteria as the basis of grants-in-aid, such as a definite per- 
centage of the expenditure out of local funds; contributions on 
the basis of the numbers of teachers employed or of scholars 
.at school, etc., etc. 

The stumbling block in the way of such schemes is, however, 
the fact that they inevitably involve central inspection and, to a 
certain extent, control over local activity. No Government 
would continue to pay large and increasing sums for locally con- 
trolled sendees, unless it were satisfied that the services were 
being economically run ; and the larger the contribution to such 
sendees, the more essential such control would become, for the 
local legislature would have a diminishing interest in efficiency 
and econom)'. 


Arguments for and against greater centralisation. 

283. The question, however, whether India will move back 
on aids centralisation depends upon larger considerations than 
purely financial ones. The Eeport of the Hartog Committee 
s at in the interests of the progress of education some 
^uch movement is desirable in that sphere.* 

* See Ed. Eeport Chapter XV. 
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On tlie other hand, as the progress of India towards self- 
government continues, it is to be presumed that the advance 
will take place more rapidly in the provinces than at the Centre, 
and, therefore, to transfer more financial control to the Centre 
would be a backward step in that it would not fulfil the con- 
dition that the largest possible measure of popular control is 
desirable if additional taxation i.s to be imposed. 

Again, from a slightly different angle, the scheme is at vari- 
ance with the widely held view that the political evolution of 
India requires the {levelopraent of as large a class as i>ossible 
of persons engaged in public work and administration and accus- 
tomed to puijlic responsibilities. The most important school 
in which this class can be trained will be in the provinces, 
where the provincial legislatures will have to grapple with and 
direct the development of social scn'ices, whicii, it is hoped, will 
take place in the years immediately ahead. 

Finally, the view that greater centralisation would be a step 
in the wrong direction may be strongly supported on quite other 
grounds than the stage of India’s political evolution. India has 
made great headway under a highly centralised administration. 
But this administration has been concerned rather with the 
primary functions of government than with tbe economic and 
social life of the jicople. If and when the “ nation building” 
services develop on a wide scale, it would require a vast bureau- 
craev to run these from a single centre. This has never been 
attempted in an area as great as this. In America, education 
and the police arc State matters, and the same is true of Ger- 
many and Australia. These are, moreover, nations with com- 
mon language, history and traditions, where uniformity is much* 
easier than in India, It is difficult to conceive that such ser- 
vices, covering so vast an area, and population, could be satisfac- 
torily directed from one centre, except in their very early stages. 

"While, therefore, a substantial part of India’s new revenue 
must be centrally collected, and should in part be distributed 
- according to needs, I cannot assume that this re-distribution will 
be achieved either by transferring to the Central Government 
certain provincial services, or by a system of grants-in-aid involv- 
ing central control. 

Distribution according to Population. 

284, If the solution is not to be found either in the centralisa- 
tion of services or in a system of gi'ants-in-aid, still less should 
we look for it in any system of doles to be fixed either by the 
Central Government or even by an impartial arbitrator. We 
have, therefore, to find some automatic test which will be in- 
disputable and will satisfy the sense of fairness. It must also 
be simple if it is to command public confidence. There is one 
basis, and one only, which seems to me at once simple, in- 
telligible and equitable, and that is a population basis. It is the" 
basis on which the finances of the German Zollverein were 
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organised and has precedent in the British Empire in the 
dominion of Canada and until recently in the Commonwealth 
of Australia. To distribute the whole or even the larger part 
of the revenues of India on this principle would certainly be 
unfair, and would severely penalise those provinces which have 
ah’eady made great headway ; but, if a suitable proportion of 
centrally collected revenues were distributed on this basis, it 
would, it seems to me, introduce just that kind of corrective that 
is needed to adjust some of the present inequalities between the 
provinces without introducing complicated formulae or making 
separate arrangements with regard to every class of revenue. 

Limitation of distribution according to -needs, 

285. There are, however, certain practical reasons of great force 
why re-distribution according to needs can only be carried a little 
way. 

In the first place, a province which feels that part of its taxa- 
tion is being used not for its own benefit but for that of its 
neighbour, is likely to resist the imposition of taxation. The 
incentive to husband its resources and make the yield of its 
taxation as great as possible will moreover be weakened. Con- 
versely, a provincial Government, which receives revenue’ which 
it has not had the trouble of collecting or the unpopularity of 
imposing upon its own subjects, is likely to be less careful of 
expenditure and watchful against extravagance. It is, in fact, 
desirable to maintain as closely as possible the connection 
between control of expenditure and responsibility for raising 
revenue. 

Again, a rapidly developing province naturally feels that it 
should benefit from its enterprise and initiative. There is also 
some force in the practical argument that growing trade and 
industry throw .special responsibilities on Governments which 
involve them in increasing expenditure within theh own borders. 
Even if this claim is not admitted in full, it is at least reasonable 
that a province should not be wholly deprived of the- rising 
revenues which result from its economic progress. 

We are, therefore, left with the two practicable principles of 
distribution according to origin and distribution on the basis of 
population. It remains to be seen whether a satisfactory alloca- 
tion of centrally collected revenues based on a compromise 
between these two principles can be found. 

Summary of Principles. 

286. In the light of the foregoing discussions, it is now possible 
to sum up in the following propositions the conditions to which 
■any new financial settlement must conform : — 

must envisage an additional expenditure of at least 
40 to 50 crores of rupees by 1940, in order to finance the 
expanding functions of Government, most of which will fall 
within the sphere of provincial Governments. 
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(6) There is no prospect of existing provincial revenues 
exjianding to meet these requirements. 

(c) After the loss of the opium revenue has been made 
good by the expansion of other items in the central budget, 
and certain claims have been met, and assuming peace and 
internal order, there should, in course of time, emerge a 
surplus over existing items of central expenditure. In the 
absence of a rapid extension of the functions of the Central 
Government, or a policy of drastic tax remission, this sur- 
plus should become available for provincial purposes. The 
extent of. this surplus will be largely affected by the extent 
of India’s future expenditure on defence and by her fiscal 
policy. 

(d) This central surplus, however, will in any case be 
quite insufficient for the purposes envisaged, and provincial 
revenues must, therefore, be supplemented by new forms of 
taxation, most of which should be uniform all over India, 
and centrally collected. 

(c) In order to maintain the essential connection between 
spending and raising revenue, the responsibility for impos- 
ing these new taxes must rest u^wn the representatives of 
the provincial legislatures. 

(/} Continuous and detailed administrative control by the 
Central Government over the functions referred to in (a) 
will not be practicable, and it will, therefore, not be possible 
to finance a large proportion of provincial expenditure by 
means of grants-in-aid out of centrally collected revenues-. 

{g) Hence, a simple automatic basis must be found for 
the distribution to the provinces of centrally collected 
revenues. This basis must be permanent, or at all events, 
only changeable by general agreement of the prownces. 

(/j) The system of distribution must enable a province to 
benefit from its own economic development and from the 
enlargement of its own tax-producing capacity. In other 
words, it must receive some benefit from an increase of the 
revenue which arises within it. In particular, a case has 
been made out for enabling the industrial provinces to benefit 
to some extent from the increase in revenue arising from 
theii* industrial activities. 

(i) The haphazard geographical distribution of the 
provinces makes it, however, inequitable to distribute all 
centrally collected taxes on the basis of the province from 
which they arise, and the distribution must to some extent 
accord with the needs of the various provinces. The only 
satisfactory automatic test of this kind is population. 

(j) The complete scheme should, therefore, be based in 
part upon distribution according to origin and in part upon 
distribution according to population. The desired compro- 
mise between these two principles can be obtained by assign- 
ing the various sources of revenue to be distributed accord- 
ing to one or other of them. 
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CH-iPTER 6 .— APPLICATION OF PRECEDING 
PRINCIPLES. 

New Scheme. 

287. The preceding section has been concerned with general 
principles. In order to form an opinion about them, either from 
the point of view of individual provinces, or from that of India 
as a whole, it is necessary that they should be reduced to more 
specific terms. It hardly falls within the scope of my repoit 
to formulate a definite detailed scheme, but the preceding sug- 
gestions would not carry us very far, unless it could be shown 
that they afford a basis on which there is some hope of founding 
a financial structure which will meet India’s needs. 

Clearly, there is no short cut to a solution, for most of the 
provinces are extremely short of money, while the Central 
Government has had to increase taxation this year in order to 
balance its own position — which is an essential preliminary to 
being in a position to help the provinces. But in formulating 
a scheme of financial relations, it is more important to consider 
the future than the present. In this chapter, therefore, I shall 
not only make suggestions as to a new allocation of revenues, 
but will attempt to picture India’s financial position as it may 
develop in the next decade. To make a forecast of the finances 
of any country ten years hence is a highly speculative under- 
taking and there are so many uncertain factors in India that 
the attempt is in her case particularly hazardous. In the circum- 
stances the only justification for doing so is that if no attempt is 
made to form such a picture any financial settlement or alloca- 
tion of revenues is a leap in the dark, as experience of the 
Montagu-Chelmsford and Meston Committee plans has proved. 

288. Instead of dividing the revenues of India as at present into 
two sharply defined classes, I propose to consider them under 
four heads, viz. : — 

(a) Revenue collected and spent hy the Central Govern- 
ment ; 

(5) Revenue collected and spent by provincial Govern- 
ments ; 

(c) Revenue collected by the Central Government and 
distributed to the provinces according to the province of 
origm ; 

(d) Revenue collected by the Central Government and 
distributed to the provinces on the basis of population. 

Prospective Central Surplus. 

289. As regards the first category, I assume that a surplus will 
emerge m accordance with the following general ideas, the 

gures being read in conjunction with the analysed accounts 
given in paragraph 264 for British India excluding Burma 

^ {a) The customs revenue will expand at the rate of about 
4 crore a year, giving an addition of crores at the end 
of the decade. 
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(b) The yield of the income tax will rise by at least 4 
crores as a result of tightening up the taxation of income 
from foreign sources, lowering the exemption limit and 
steepening the gradation. This is a conservative estimate, 
and I should put it much higher but for the lack of resilience 
that has been shown by the income tax in recent years. If 
agricultural incomes are taxed, it will be higher (say 6 
crores) owing to the fact that many composite incomes will 
become taxable at a higher rate than hitherto. 

(g) The expenditure on the Army should in any case drop 
to 52 crores (49 excluding Burma) in 1933. I assume, how- 
ever, that something hke this saving of 3 crores will have 
to be added to the present Civil expenditure of the Central 
Government (now 15 crores) in connection with the develop- 
ment of research, civil aviation, etc. 

Some further saving under the head of defence should, 
however, certainly be contemplated beyond the 52 crores 
referred to, and it would be a modest estimate to assume 
that this expenditm’e will be reduced to 48* crores in 1940, 
of which, say, 3 would be charged to Burma. T- assume 
that this saving of a further 4 crores will not be swallowed 
up by increased central expenditure on the civil side. 
If this further saving is not realised, or if it is balanced 
by other central expenditure, the allocation of revenues 
^ contemplated in the next paragraph will not be completed 
' in ten years but will be delayed for fourteen or fifteen years 
or until such time as the natural expansion of the revenue 
provides the necessary funds. 

(d) The railway receipts will increase as the capital at 
charge rises. But the charge for redemption of .debt will 
also increase, and, in any case, it is doubtful whether it 
would be wise to take a steadily rising contribution from the 
railways into the general budget in view of the tendency of 
railways to obsolescence and the urgent need for reducing 
fares and' freight rates. I, therefore, take no credit from this 
source. On' the other hand, the present allowance in the 
budget for interest on the sinking fund on the general debt 
should be sufficient not merely to cover present interest 
charges, but also the obligation under Savings Certificates. 
The total figure under the head of debt has been rapidly fall- 
ing, but it is raised in the present budget. I assume that it 
will fall to the level of last year. If things go well, it 
should fall substantially below this; but India may not be 
able to count on borrowing under a new • constitution at a 
rate as close to that paid by the G-overnment of Great 
Britain as in the past. 

* A burden equivalent at post-war prices to the pre-war Army charge would 
be 44 crores. 



254 


PABT VIII, CHAPTER 6. 


(e) The preceding items suggest that there will be a sur- 
plus of 16^ crores at the end of ten years on the existing 
basis of taxation. Two crores must be deducted from this 
on account of the disappearance of the net opium revenue, 
leaving a surplus of 14-^ crores. 

290. Assuming that a surplus of these dimensions is realised, 
it would permit of a substantial re-allocation of revenues on 
the lines indicated below. 


Re-allocation of Existing Revenues. 


FOREIGN LIQUOR. 

291. There are first, certain minor adjustments which have 
been under discussion for some years, and which for fiscal as 
well as administrative reasons seem desirable. At present, the 
proceeds of customs duties on imported wines and liquors are 
credited to the Central Government, while provincial Govern- 
ments control the possession, transport, purchase and sale of all 
alcoholic liquors and levy excise duties and license fees in relation 
to such articles. This dual control has been a' source of adminis- 
trative friction in several cases.' Provincial Governments are 
now in a position to tap this central source of revenue by a 
levy, in the guise of vend fees or transport fees, of what in effect 
is really an addition to the customs duty on .this class of liquors. 
They may also, in pursuance of their policy of prohibition, re- 
strict or prohibit the sale of foreign liquor. It is clear that, in 
order to avoid conflicts of interest between the central and provin- 
cial Governments, the sphere of taxation in respect of foreign 
liquor should be clearly defined and that the customs duty on 
foreign liquor should be brought into relation with the excise 
policy of the provinces. It was suggested at one of the annual con- 
ferences of Financial Members that this should be done by 
reducing the customs duty to the standard luxury rate of 30 
per cent, and that the provinces should be.^ven the right of 
imposing further duties on foreign liquor in the form of excises. ■ 
The proposal, it is stated, has been accepted by the Financial 
Representatives of the provincial Governments. If the pro- 
vinces levied excise rates equivalent to the balance of the duties 
now collected in excess of 30 per cent., they would gain Rs. 
ciores. They would also have the advantage of controlling the 
level of taxation on all alcohol consumed within their borders. 

ns might well enable them to increase their excise revenue 
su s antially, especially as the present customs duties are very 
ow as cor^ared with the corresponding duties imposed in this 
conn ry. Bomba}’^ and Bengal w’ould specially benefit by this 

2 proportion of imported liquors and 

vrines is consumed m these two provinces. 
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COMMERCIAL STAMPS. 

292. Another change which has been accepted by provincial 
governments, subject to adequate compensation, is the sur- 
render of receipts from certain commercial stamps, which ought 
to be uniform throughout India. The authors of the Montagu- 
■Ghelmsford Report had, in fact, suggested that the revenue 
from general stamps should be allocated to the Central Govern- 
ment, but it was on the recommendation of the Meston Com- 
mittee that this source of revenue was ultimately made provin- 
cial. The Government of India, however, reserve the right of 
“fixing the duties on some of the more important items in ihe 
Stamp schedule. A re-transfer of general stamps to the Central 
Government was recommended by the Indian Taxation Enquiry 
Committee, and the proposal, which was endorsed by the Gov- 
ernment of India, was discussed at the annual conference of 
Einancial Representatives held in November, 1926. A Sub- 
Committee of the Conference which considered the question in 
•detail recommended the transfer of only certain commercial and 
quasi-commercial stamps to the Central Government. A list of 
•these is given in' an Appendix to the Central Government memo- 
xandum on the division of the sources of revenue.* It is clearly 
necessary that the change should be made, for, as the Govern- 
ment of India have pointed out, such important problems as 
■the extension and improvement of banking and money market 
facilities, which they have to deal with, are closely bound up with 
•questions of stamp duty. Eor instance, on the recommendation 
of the Royal Commission on Indian Currency and Finance (1926), 
the Government of India abolished the stamp duty on cheques, 
hut this necessarily involved a loss to provincial revenues. It 
is, of course, desirable that the revenue should as far as possible 
be assigned to the authority which controls the rates of duty. 
Again, the rates charged on stock and other transfers by any 
particular province are limited by the risk that, if it enforced 
higher rates than another centre, business might be transferred 
to the latter. Centralisation would prevent competition of this 
kind. The yield from commercial stamps has been estimated at 
Rs.lJ crores at present, but it will steadily grow. 

Thus the losses and gains by the Central and provincial 
Governments from these two changes would approximately 
balance. 


INCOME TAX. 

293. Secondly, in order to meet the claim of the industrial 
provinces, a substantial portion of the revenue from income tax 
should be assigned to the provinces according to certain 
principles. Two methods by which the allocation might be made 
have been considered in recent discussions. 


* See Vol. V, Page 936. 
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(I'l Tlie proposal of the Governments of Bombay and 
Bengal that half the income tax and super-tax collGctcd 
within the province should be assigned to the province. 

(2) The proposal of the Indian Taxation Committee that 
the~basis of allocation should be the tax paid by residents 
of the provinces on their income jrom all sources, including 
in that income the dividends received by them from com- 
panies can 7 ing on operations outside the province. 

The objections to an allocation on the basis of collections are 
stated in paragraph 279 of my report. If the adminstrative 
difdculties of making the preliminary adjustments as regards 
incomes of coin^iaiiies could be overcome the method would be 
more equitable, since*it takes into account the economic resources 
of the provinces more fully -than is possible if only personal 
incomes are adopted as the basis. The difficulties of apportion- 
ing incomes according to origin are, however, bound to be veiy 
serious, especially in a vast country hke India. The apportion- 
ment would have to be made on arbitrary principles, and each 
case would probably become the subject of debate between the 
provinces. It would involve the constitution of some neutral 
tribunal that would decide when agreement became impossible. 
The present tendency in industrial organisation is towards 
amalgamation, and these difficulties will grow as India develops 
industrially. 

The recommendation of the Taxation Committee is based on a 
well-recognised principle, which is easily understood. It presents 
no serious administrative difficulties, since under the income tax 
law of India, the income tax officer is required to obtain from 
every person liable to income tax a return of his income from 
all sources. The method has the disadvantage that it does not 
take into account incomes earned in India of persons living 
abroad, or the tax levied upon the undistributed profits of com- 
panies. Allocation on the basis of residence has, however, the 
important advantage from the provincial standpoint that i.t 
enables the provinces to levy a surcharge on the provincial portion 
of the income tax. This point is dealt with further below. 
Theoretically, there is no reason why the provinces should not 
also be given a portion of the super-tax. I have not included it, 
mainly because I do not think the Government of India can at 
present make the financial sacrifice which this would involve. 
The question might be reconsidered, -if necessaiy, after ten years. 
2 he income tax and super-tax receipts, excluding those collected 
in Burma, amount to 15 crores. If, however, the distribution is 
lestricted to proceeds of the income tax on personal income, the 
amount involved is in the neighbourhood of 9 crores, hah' of 
which would give the provinces 4^ crores. At the end of ten 
years this allocation would probably grow to 6 crores*. This 
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allotted portion of the income tax falls in the third of the groups 
of taxes mentioned above in paragraph 288. 

The Salt Duty. 

294. Thirdly, it is proposed that the proceeds of the salt duty 
should also be transferred to the .provinces. This would, how- 
ever, be distributed on a population basis and would fall idto the 
fourth of. the groups mentioned above. It would, on the basis 
of consumption at the present rate, cost the central budget 5| 
crores net. 

Schedule for transfer of revenues. 

295. In proposing these allocations it is obvious that the budget 
of the Central Government cannot stand any such deductions as 
these at once — particularly, since, in the first two or three years, 
the Central Exchequer will be gradually losing the opium revenue 
at a time when military expenditure is stabilised. It is, however, 
undeshable that the allocation should be capidcious or that 
policy should be changed from time to time, with the possibility 
of continual disputes between the Centre and the provinces. It 
is, moreover, particularly desirable that the allocation of income 
tax should be begun as early as possible to meet the m'gent 
needs of Bengal and to a less extent of Bombay. I, therefore, 
propose that a time-table should be drawn up, under which each 
of the above items should be transferred according to a definite 
schedule, which would complete the transfer in ten years with 
a loss to the revenue of the Central Government of to 
crores a year. Exceptional circumstances might, of course, make 
the transfer impossible, or cause temporary postponement; but 
the agreement between the Centre and the provinces would pro- 
vide that this transfer would be a first charge on the surplus, 
and any delay would be made good in subsequent years. Though 
this plan w^ould not give the provinces absolute certainty, it 
would enable them to form some idea of their prospective 
receipts. 

New Provincial Taxes. 

Agricultural Incomes. 

296. Turning to new sources of taxation, the first to be men- • 
tioned is the removal of the exemption on agricultural incomes 
from income tax. The whole of the proceeds should be allotted 
to the provinces in which they are collected on the ground that 
the tax is the ■ complement of land revenue, that the source of 
income cannot be transferred and that the yield of the tax is more 
affected by the policy of the provincial Government than is the 
case ‘vdth non-agricultural incomes. It is difficult to estimate 
the yield of this change and widely differing figures have been 
given. But in view of certain enquiries which have been made 
in particular areas it seems unlikely that it will be less than 5 
crores. The tax falls under Group (c). 

• 69973 (2; » 
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Shboharge on Income Tax. 

297. Secondly, reference has already been made to the possi- 
bility of levjdng a surcharge on the income tax, or rather on that 
part of it that is allocated to the provinces. The Finance Secre- 
tary of the Bombay G-overnment, in his evidence before the 
Conference, said as follows 

“ If there is to be any real provincial autonomy we ought 
to aim at a system of taxation which permits the local 
government to distribute its taxes according to principles 
which are recognised as being equitable .... We 
cannot tax industries at all ; we can only tax the cultivator 
and the poor man.” 

In other words, the claim of the industrial provinces is not 
merely that they should receive a share of the income tax, but 
also that they should be permitted, within limits, to adjust the 
rates of tax so as to rectify inequalities in the incidence of pro- 
vincial taxation as a whole. The Punjab Government has also 
for similar reasons m’ged that provinces should be given the 
power of le%q^ing a surcharge on the central income tax. Clearly 
such surcharges can only be levied on the basis of residence, and 
the Central Board of Revenue see no administrative objection 
to the proposal.’* It is true that difficulties may arise from the 
existence of varying rates of income tax in different parts of the 
country ; but these difficulties have been met and overcome else- 
where, and could be in India, if the permissible margin of 
differentiation is small. It is suggested, therefore, that the pro- 
vinces should be permitted to levy a surcharge amounting to 
one quarter of the tax on personal incomes or one half of that 
which will be transferred to them under this scheme. This 
would yield 2^-, and at the end of ten years, 3 crores of revenue. 
Although the tax would be centrally collected, it is one which 
is entirely dependent upon the will of the province concerned. 


Terminal Taxes. 


298. Provinces should further be empowered to levy terminal 
taxes in accordance with the conditions indicated in a previous 
section. It is roughly estimated that these terminal taxes might 
produce at the end of ten years as much as 10 crores. These 
taxes fall within Group (b). 

The disadvantages of terminal taxes and supplementary income 
taxes have already been discussed, but, if left to the provincial 
legislatures, they have the great merit of enabling those bodies 
to vary in an important way the level of direct taxation as well 
as to impose a general consumption tax which is capable of 
yielding verj^ substantial sums. 


officers ■who collect the general 
proceeds would be immediately handed over to the 
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Provincial Fund. 

National Excises. 

299. There remains the question of new all-India taxes levied 
for provincial purposes. These would consist of the excise 
duties mentioned in a preceding chapter. I suggest that a 
Provincial Fund should be established, to be fed as soon as 
possible by new excises on such commodities as cigarettes and 
matches, and that, when the central budget situation permits, 
the proceeds of the Salt duty should also pass into the Fund. 
When this transfer has been made, these three excises would 
provide the Fund annually with a sum in the neighbourhood of 
14 crores a year at the end of ten years, which could be substan- 
tially increased if other excises were added or heavier excise rates 
imposed. 

Distribution of Provincial Fund. 

300. The resources of this Fund should be automatically distri- 
buted to the provinces on a “ per capita ” basis. This does not 
involve a very sweeping redistribution of resources, for a 
moment's consideration will show that taxes such as these are 
levied more evenly from all parts of India, than any other form 
of taxation. At the same time, there is no doubt that the yield 
would be somewhat heavier from the more prosperous provinces 
than they would receive back on the basis of their population. 
The plan would, therefore, to that extent benefit the poorer 
regions. This help would increase in proportion as the total 
resources in this fund increase. 

Efiect of scheme analysed. 

301. As a result of the changes indicated, the four groups of 
taxes mentioned above, would consist of the following items : — 

(a) Revenue raised and spent by the Central Government . 

In accordance with the preceding outline, this would 
include ; — 

(1) Customs. 

(2) Income and Super tax, less half the personal income 

■ tax assigned to provinces. 

(3) Commercial Stamps. 

(4) Eailway Profits. 

(5) Profits from other Central services. 

If there should ultimately emerge a further surplus, even after 
all the changes outlined have taken place, it would be in accord- 
ance with the general principles of this scheme that a certain 
definite and increasing proportion of the customs revenue should 
be paid into the Provincial Fund constituting Group (d). On the 
other hand, the Central Government must have the power in the 
case of emergency to raise additional revenues. It would upset 
the whole equilibrium of the scheme, if it were authorised to meet 
special circumstances by diverting the revenues intended for the 
provinces. Provincial legislatures could not build up and develop 

69')73 (,2) I 2 
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ibeir services, if their funds were liable to be diverted for central 
purposes on some authority other than their own. The 
emergency powers ol the Central Government must, therefore, 
consist irr the right to make surcharges for central purposes on 
any or all of the taxes included in Groups (c) arid (d). 

It has been suggested that, in addition to this power, the 
Central Government responsible for the defence of the country 
must have authority to prei^ent taxation for other purposes rising 
beyond a certain level, since this might impair- the possibility of 
imposing emergency taxes. I do not accept this vie■v^ Ex- 
penditure by the provinces on “ nation building ” ser-vices should 
increase and not diminish the taxable capacity of India. 

(b) Revenues raised and spent hy the provinces. 

In addition to the existing provincial sources of revenue, this 
group would include terminal taxes and the right to levy sur- 
taxes on personal income's chargeable to income tax. In both 
cases, maximum rates at which these could be levied by the 
provinces should be fixed, on the ground that excessive differ- 
ences in these taxes between neighbouring provinces would have 
harmful economic reactions on inter-provincial trade and on the 
domicile of business. 


(c) Taxes centrally collected but distributed to provinces accord- 
in y to origin. 

This group would include 50 per cent, of the yield of personal 
income tax allocated to the provinces, and the whole of the 
income tax on agricultural incomes. 

(d) All-India taxes collected centrally but distributed according 
to population. 

This group would include the general excises. 

302. The situation of the provinces as a whole (but excluding 
Burma) at the end of ten years under this scheme and on the 
basis of the assumed jdeld of taxes would be as follows : — 

Crores. 

Present Revenue (1929-30 Budget) 78 

Group (b) 

Surcharge on personal Income Tax 3 

Terminal Taxes (say) 8 

Group (c) 

Half of personal Income Tax transferred from 
Centre ... ... ... 0 

Agricultural Income Tax ... 5 

Group (d) 

Provincial Eund ...... 


Total 


114 


Some modest addition 
of expansion in existing 

D 


may be made to this figure 
sources of revenue. 


on account 
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The Geiifcral Budget at the end of the decade after the pro- 
posed allocations have been made would be as follows : — 

(In crores of rupees.) 


Revenue. 

Customs (after allowing 
for loss of portion of 

liquor duties) 54 

Income Tax ... 20 
Less allocated to 


provinces ... . 

.. 6 


14 

Commercial stamps 

... 2 

Salt (transferred) ... 

... Nil 

Opium 

... Nil 

Eailways 

9 


Less additional . 

sinlcing fund I 

and interest 
charges 3 I 

— 6 I 

Miscellaneous j 

Total 8U I 


Expenditure. 

Defence (reduced by 
7 crores and 3 faans- 
ferred to Burma) ... 45 

Debt 10 

Civil Administration ... 13 

Cost of Collection ... 3 

Civil Works 2^ 

Other (including pen- 
sions) 3*^ 

Surplus ... 


81 ^ 


303. These two tables, hypothetical though they be, will repay 
stud 3 ^ They are optimistic for they assume that all will go 
smoothly both politically and economically in India. They will 
be falsified if there is war, serious frontier trouble, internal dis- 
turbances or political unrest sufficiently serious to alTect credit, 
trade and enterprise. They assume that India will be prepared 
to shoulder an increase of taxation both direct and indirect, but 
many provinces may hesitate to impose, at all events, those 
taxes the rates of which are entirely within their individual 
control. It is, however, difficult to see any other way in which 
India can find anything like the amount v.diich she requires 
for her development, and even if all the suggested changes are 
made and these estimates realised, the figures do not show as 
large an increase in the spending power of the provinces as we 
set out to find. 

The estimate does, it is true, show a surplus of 4'^- crores 
under the heading of the central budget. But before assuming 
that this can be made available for the provinces — either hy 
transferring a portion of the customs revenue to the Provincial 
Fund or in any other way — ^it must be remembered that the 
Indian States have put forward a claim to a share in customs 
revenue, which may have to be considered; that bad monsoons 
may prevent the anticipated expansion of customs revenue ; that 
the assumed reduction in the cost of the army is very substan- 
tial and may not be realised ; that the expansion in the Civil 

69973 (2) I 3 
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Estimates of tlie Centre may very readily absorb mote tban 3 
crores, and that the figures are based on an arrangement with 
Burma that involves the taxation of Indo-Burmese trade. This 
catalogue illustrates the many contingencies that may falsify an 
estimfTte of this kind and also emphasises the fact that the claim 
for additional revenue in the provinces is not one that can be 
dealt with on its own intrinsic merits, but must compete -with 
many others for a share in limited resources. India in fact 
must take her choice as to how her revenue is to be spent. 

30-f. The figures given relate to the provinces as a whole. 
Each individual province will naturally scrutinise them from its 
own point of view, and it may be worth while briefly to indi- 
cate the way in which the various provinces will benefit. 

Thus of the poorer provinces, Bihar and Orissa would gain 
from a per capita distribution of national excises which would 
bring to her more than the amount levied from the population 
of the province. She, like other densely populated provinces, 
would also gain heavily from the terminal taxes. 

Assam would benefit from the terminal taxes as well as from 
the taxing of agricultural incomes. 

Bombay and Bengal would benefit from the allocating of 
pai-t of the income tax and from the surcharge on income tax. 
Bengal and Bihar would both gain largely from the taxing of 
agricultural incomes. 

The scheme would thus greatly help those provinces which 
have most to complain of under the present system, without 
either introducing a system of doles or making the provinces too 
greatly dependent upon financial policy determined outside their 
own borders. In this connection, however, it is desirable to 
develop a little more fully some constitutional aspects of the 
scheme proposed. 
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CHAPTER 7 .— CONSTITUTIONAL IMPLICATIONS OP 

THE SCHEINCE. 

Federal Character of the Scheme. 

305. The scheme outlined in the preceding chapter has certain 
delinitc constitutional implications. 

In the firet place the conception of a Provincial Fund fed by 
the All-India taxes included in Group (d) and distributed on a pre- 
determined basis is essentiallv a federal idea rather than a method 
appropriate to a highly centralised constitution. The scheme is, 
in fact, an attempt to link up the practical need for common rates 
of taxation and a common revenue-collecting department with 
the maximum fiscal independence of the provinces. Moreover, 
the Central Government has only a very indirect interest in the 
revenues under discussion. It follows that, if the provinces are 
to realise that it is they and not the Central Government on 
whom the responsibility rests for levying and collecting these 
revenues, the body which imposes and controls them should be 
directly representative of the provincial legislatures whose needs 
they are designed to meet. Further, it is essential to the scheme 
that the Provincial Fund should be entirely separate from the 
central budget, and that, while the Finance Member of the Cen- 
tral Government may properly lake part in tho deUberations of 
the jirovincial representatives when discussing these taxes, he 
should not take responsibility for initiating or attempting to force 
through particular proposals. The right of initiating either in- 
creases or decreases should rest with the Finance Ministers of 
the provinces, who have to present balanced budgets to their own 
legislatures. 

The first of these points is in part met by the proposal of tho 
Commission that the Legislative Assembly shall be chosen by the 
provincial councils instead of by direct election. But even if 
provincial Ministers could theoretically be sent to Delhi as 
members of the Assembly, this is unlikely to happen, and in any 
case they would, sit as representing the provincial Council and 
not the provincial Government. It is, therefore, necessaiy to 
provide some machinery for discussion and action in regard to 
these taxes by the provincial Governments themselves. It is 
suggested that this should take the form of an Inter-Provincial 
Finance Council consisting of the provincial Finance Ministers 
and the Finance Minister of the Central Government, who 
would meet, say, once a year to consider proposals for changes - 
in the taxes within the scope of the Provincial Fund. 

If the Finance Members of more than, say, three provinces 
desired a change, it should be the duty of the Finance Minister 
of the Central Government formally to move in the Assembly 
that the change be made. The motion would be left 

C9973 (2) I 4 
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to the free vote of the Assembly, and the Governor-General in 
Council would not have the right to certify taxes for the 
Provincial Pund. 

Such proposals should be considered by the Assembly sitting 
in Special Session. In order that the Assembly should have 
before it the case for the proposed change, the Finance Ministers 
of the provinces (or a few speciall}' deputed for the purpose by 
the Inter-Provincial Council), should be entitled to attend the 
Session and take part in the debate. They would not, however, 
be members of the Assembly for the purpose of voting. 

The proposed changes would not require the approval of the 
Council of State, but would take elfect on the vote of the 
Assembl}’’ alone. 

Changes in these taxes would not be voted upon by the pro- 
vincial legislative councils, but it would, of course, be open to any 
council to indicate its views hy means of a resolution. 

306. Secondly, financial responsibihty will not be developed, 
nor will there be willingness to vote the necessarj^ taxes, unless 
there are constitutional safeguards to ensure that the proceeds 
cannot be withheld or diverted to other purposes. This does not 
mean that the allocation of sources of revenue should be fixed 
for all time by statute. Indeed, the taxes in Groups (a), (b) and 
(c) can be dealt with, as they have hitherto been, by regulations 
under the statute or by Devolution Buies; but statutory pro- 
visions will be needed to set up the constitutional machinery in 
connection with the Provincial Fund described in the preceding 
paragraph. Further, it should be made difficult to alter the 
allocation to the Fund of particular taxes, and a change in this 
respect should therefore require the approval not only of two- 
thirds of the members of the Assembly but also of a majority 
of the representatives of, say, two-thu’ds of the provinces. 
Distribution of the proceeds according to population would be 
laid down by devolution rule, and any change in this basis should 
also require substantial majorities, both of the provinces and of 
the representatives voting. 

307. The scheme proposed is not dependent upon the present 
lajmut of the provinces, for as has been shown in the preceding 
chapter, it will be of assistance to poor areas as well as to more 
wealthy ones. It should, however, be noted that anj’' consider- 
able subdivision of the provinces which would reduce the teni- 
torj- included with the big ports and capital cities would increase 
the disparity arising from the allocation of half the income tax 
to its province of origin. 


General Financial Eelations. 

308. It remains to con.sider whether a scheme designed to give 
Tj-iTT possible fiscal autonomy to the jirovinces involves 

™ existing financial relations of the 
P ovemments with the Central Government or with 
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the Secretaiy of State. There are two respects in which this is 
a matter of more than local interest. In the first place, it is 
impossible to separate the credit of the provinces from that of 
India as a whole. The provinces enjoy to-day, and should con- 
tinue to enjoj' the advantage of borrowing money raised on the 
credit of India as a whole; but a spendthrift province might 
seriously affect the standing of all classes of Indian securities 
and prejudice India’s borrowing power. It is, therefore, a matter 
of general concern that the provinces should be solvent. 
Secondly, the provinces must asume certain pbligations, includ- 
ing in particular debt charges and the salaries of members of 
the All-India Services employed in their areas. 

The present financial relations have been described in Part 
of Volume I of the Commission’s Eeport, from which it will 
be seen that external authorities are concerned with the finances 
of the provinces in the following ways : — 

(a) The Secretary of State still retains control over cer- 
tain items of expenditure, viz., pay, etc., of All-India Ser- 
vices, expenditure of provincial Governors, important 
revisions of establishments in reserved subjects, and capital 
expenditure on lai'ge irrigation and navigation works. The 
Government of India have no control in these matters, but 
may advise the Secretary of State upon them when for- 
warding proposals to him. 

(b) Except in the United Provinces, the accounts of the 
provinces are kept by a central service under the Auditor- 
General. 

(c) The Central Government holds the provincial balances 
in Government treasuries and prescribes the minimum 
balances that must be held. 

(d) Although provinces are entitled to borrow for certain 
specified purposes either in. the open market or from the 
Provincial Loans Fund, loans are subject in the former 
case to the approval of the Central Government (or in the 
case of loans raised outside India, of the Secretary of State) 
as to terms, conditions, etc., and in the latter axe subject 
to provision being made in the provincial budget of an 
adequate charge for interest and sinking fund. 

(e) The accounts are subject to audit by the staff of the 
Auditor General, who is instructed to see that all expendi- 
ture of an unusual nature or devoted to objects outside 
the ordinary work of administration conforms to certain 
canons of financial propriety. It is also his duty to com- 
pile the Finance and Revenue Accounts of India, which are 
presented to Parliament. 

The first of these limitations is not a method of securing 
solvency but is retained for special reasons connected with each 
of the reserved items. It does not, therefore, affect the present 
discussion. 
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Provincial Accounts. 

309 As ret^ards the second head, the pro vinciaH sing of accounts 
should have^the effect of strengthening the sense of financial 
responsibility and is in keeping with the tendency towards 
greater fiscal autonomy. This change has, hitherto, been de- 
ferred for reasons of economy for it would admittedly involve 
some additional expense, which would fall on the_ provinces. 
The present situation, however, requmes reconsideration, for the 
accounts of the provinces will increase and become more com- 
plicated as their functions develop. It is not reasonable that 
they should be in a position to place this indefinite and growing 
expense on the Central Gfovernment. There is, of course, no 
1 cason why a province which desires to do so should not contract 
with the Central Government as its agent to keep its accounts 
and supervise its accounting staff on its behalf ; but if it does . 
so, the province should be charged with the cost involved. If 
this charge is made, there is little doubt that the accounts of 
the provinces will ultimately be kept by a provincialised service 
under the control of the provincial Governments. 


Provincial Balances. 

310. As regards the keeping of provincial balances, it has been 
suggested that here again it would be more in keeping with 
the idea of financial autonomy, if the provincial balances were 
separated and retained within the control of the provincial 
Governments. This would, however, devolve upon these Gov- 
ernments the task of finding ways and means of financing their 
requirements ; and, though it would relieve them from the neces- 
sity of maintaining a minimum balance free of interest and save 
them some expense, if they found they could run on a narrower 
margin, it is more probable that in the aggregate it would be 
necessary to maintain larger balances, for the pooling of central 
and provincial requirements in every area should economise 
currency requirements. This holding of balances, though it 
may be used as a means of preventing a provincial Government 
overspending its resources is no more than a banker does for 
his clients and is in fact a banking function. There does not 
appear to be any strong demand for altering this system at 
present. The provincial Governments have no organisation in 
being to supersede the existing one and would presumabl}’^ have 
to enter into arrangements with the Imperial Bank of India. 
If and when a Central Bank is created in India, this institu- 
tion will presumably take over this function. Meanwhile, there 
are obvious advantages in the Government continuing to do this, 
but it should perform the service on a commercial basis, and 
should not attempt to make undue profits out of the business for 
the benefit of the central budget. Nor should it use its position 
o interfere in the drawing up of programmes of expenditure 
or o con lol policy. The keeper of the cash, however,’ whether 
ne De a bank or a Government treasun^, will always have the 
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salutary, if sometimes unpleasant, task of putting a check upon 
overspending by insisting that accounts are not overdrawn. 

Borrowings. 

311. The financial stability of Governments is, however, more 
often endangered by unwise or excessive borrowing than by 
overdi’awing their accounts at the bank. In this connection the 
authors of the Eeforms considered that, if the provinces were to 
have any real measure of independence in financial affairs* they 
must have some power to determine the purposes, the amount 
and the time of their borrowing programme. It would, how- 
ever, be undesirable that they should act entirely independently. 
The present restrictions were therefore designed to give them 
as much freedom as seemfed feasible. The need of some quali- 
fication of unrestricted liberty still exists. Clearly, it is desk- 
able to prevent competition between the provinces themselves 
and between the provinces and the Central Government. Fur- 
ther, if India’s credit is to be maintained, her borrowing power 
should not be overtaxed by excessive demands on either the 
internal or foreign capital markets, her loans should, save in 
exceptional circumstances, be for capital purposes and not to 
meet revenue deficits and care should be taken to ensure that 
adequate provision is made for redemption. These considera- 
tions mean that loans — even when raised for obviously produc- 
tive purposes — should be subject to standard regulations and 
that the raising of loans should be co-ordinated. 

It is, therefore, proposed that there should be set up in India 
a Provincial Loan Council, consisting of the Finance Member of 
the Government of India and tlie Finance Ministers of the 
provinces. It would thus consist of the same personnel as the 
Inter-Provincial Council referred to in a previous paragi-aph, 
which would be responsible for suggesting changes in the Pro- 
vincial Fund, The Council would establish a borrowing 
progi-amme, lay down the regulations referred to in the preced- 
ing paragraph, subject to the approval of the Government of 
India and arrange terms etc, with them. 

The change I have suggested would mean in practice that the 
management of the Provincial Loans Fund would be transferred 
from the Finance Department of the Government of India to 
a Council consisting almost entkely of representatives of the 
provincial Governments. The functions of the Council, however, 
in the present transitional stage of India’s constitutional arrange- 
ments, would have to be advisory. If the question of withhold- 
ing sanction for loans arose, owing to infringement of the regula- 
tions which provide, among other points, that loans must not be 
raised without special sanction for meeting revenue deficits, 
action would be taken by the Central Government after consulta- 
tion with the Council. 

As responsible government in India develops, external control 
over the borrowing operations of the central and provincial 
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gorernmeuts will ultimately disappear. It may then be clebu- 
able to bring the loan operations of the Centre and of the pro- 
vinces into closer association by modifying the constitution of 
the Loan Council and giving it functions similar to those of the 
Council recently set up in the Commonwealth of Australia, 
which deals with the requirements both of the Commonwealth 
Government and the constituent States, establishes a joint 
boiTOwing progi'amme, and provides for co-ordinating the issue 
of alWoans through a single channel. 

Closely connected with any such development, there are two 
suggested changes in the arrangements for raising loans in Eng- 
land which may have to be considered. Neither of them, it 
may be noted, is inconsistent with the retention by the Secre- 
taiy of State of his general powers of control over the financial 
affairs of India. 

In the first place, such operations are at present entirely con- 
ducted by the Secretary of State for India, although the man- 
agement of ways and means in India, the control of currency 
in India, and the raising of loans in India rest in practice with 
the Government of India. It is stated that the raising of ster- 
ling loans by the Secretary of State instead of by a representative 
of the Government of India has had the effect of preventing the 
Government from coming into direct touch with the City and 
has complicated the management of Indian finances as a whole. 
It has, therefore, been proposed that the function of borrowing 
in London, which is really an agency function, should be trans- 
ferred to the High Commissioner for India. If this transfer is 
made, the High Commissioner will need expert advice, and it 
would be necessary that he should be assisted by. a small com- 
mittee of experts of a standing similar to that of the members 
of the Finance Committee of the India Council. 

But whether this change is made or not, there is very little 
justification for the retention of the present provision which re- 
quires the authority of an Imperial statute for sterling loans- 
raised by the Secretary of State for India. The origin of this- 
restriction has been explained in Part Y of the first volume and 
as has been pointed out there, there is no corresponding pro- 
vision in the case of loans raised by the Crown Colonies or the- 
Dominions.’^ Nor do loans in India require parliamentary sanc- 
tion. I suggest that this provision, which tends to create the 
false impression that Indian sterling loans are guaranteed by 
Parliament, should hereafter be abandoned. ^ 

Audit. 

312. Finally, there remains the question of audit. At present 
accounts are kept and audited by the same staff. This i& 
unsound in theory; and whether accounts are provincialised or 

* The Secretary' of State for the Colonies does not act as Agent either f 
Dominions or for the Crown Colonies for raising loans in Enrdand 
latter case the loan is raised through the Cro-wn Agents. ° 
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not, the auditing staff should be entirely separate. The Auditor 
General has been given under the constitution a very special 
status and it is highly desirable that the accounts of the Central, 
as well as the provincial Governments, should be audited by an 
officer holding an independent position. He should, however, 
fulfil a triple function. The Auditor General’s report on pro- 
vincial accounts has to be presented in the first place to the 
provincial Governments and submitted for comment to the 
provincial Council with whom financial responsibility will*reside. 
It must also go to the Government of India and the Secretary of 
State. It will thus keep the Central Government informed as to. 
the solvency of the province and the carrying out of its statutory 
obligations. Thirdly, the accounts as finally approved by the 
Auditor General, which must be the basis on which the credit 
status of each province rests, should be submitted to any authority 
that may be concerned in the sanctioning of loans. 
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CHAPTER 8.— THE PROBLEM OE THE 
INDIAN STATES. 

Claim to Share of Customs. 

818. My report has hitherto dealt solely with British India. 
Any new scheme of financial relations, however, should take 
account of the problem of the Indian States. Undei the scheme 
outlined in preceding sections, the Central Government will be- 
come mainly dependent upon customs revenue. The States have 
put forwai’d a claim to shai'e in this, and the Butler Committee, 
(Indian States Committee, 1928-29) recognised that there is much 
force m the claim. It is, indeed, obvious that the Indian customs 
tariff does in fact impose taxation on the inhabitants of the 
Indian States to the extent that they consume imported goods. 
In many of the States there is in addition a duty levied at the 
frontier of the State so that the inhabitants pay double tax. But 
it IS pointed out on behalf of the Indian States that it is clearly 
impossible to levy as high duties as would otherwise be the case, 
if the goods have already paid duty on entering British India. 
Before the War, when duties were low, the grievance was not 
a very serious one, but the total customs and excise revenue of 
the Central Government has risen from 10 crores before the War 
to over 50 crores in the current year ; and has become the largest 
and most elastic source of revenue in India to-day. This ex- 
pansion has increased proportionately the burden imposed by 
the Imperial Governrhent on the population of the States. Fur- 
ther, the raising of rates of duty has been associated with a 
protective policy, and though in some cases it is possible that 
the effect may be to encourage the establishment of industries 
in Indian States, their comparatively backward economic con- 
dition makes it much less likely that this wiU happen than that 
the industries will be established in British India. This means 
that the population will have to pay the higher prices of pro- 
tection without reaping a due proportion of the benefits. In 
any case, the States have no voice in the determination of tariff 
policy. 

Many claims and cross-claims may have to be considered and 
evaluated before a proper adjustment can be reached. Some 
of the States may advance arguments based on their treaty 
rights, or on the consequences which have flowed from the 
cession of territory. The contention that Indian customs duties 
levied at the ports were in effect transit duties, and as such 
prohibited by the Barcelona Convention, was not accepted by 
the Butler Committee, inasmuch as the Convention made a 
special exception for cases of this kind, and the Committee 
came to the definite conclusion that “ British India' is fully en- 
titled to impose_ maritime custorns for the purposes of India as a 
V, 10 e. ^ Again, the greatl 3 >- increased cost of Defence and 
other services which the Government of India performs for India 
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as a whole would have to be considered. Without attempting 
to reach conclusions as to the validity of the various arguments 
on either side, the following figures give an indication of the 
dimensions of the chief items involved. 

In the view of the Butler Committee, the consumption of 
imported goods in Indian States may be roughly estimated as 
being about two-thirds as great per head as in British India. 
The population of the Indian States in 1921 was 68 millions 
out of 306 millions (which is the population of India, excluding 
Burma). On the basis of two-thirds consumption per head, 
this means that the consumption of the Indian States repre- 
sents something like 16 per cent, of the goods imported. The 
net customs revenue for British India other than Burma after 
deducting the cost of collection, the receipts from export duties 
and a few other items amounted to 38 crores in 1928-29 ; 16 
per cent, of this is approximately 6 crores. The corresponding 
pre-war figure would be about 1^ crores. 

On the other hand, the cost of the Army Has risen from 
30 to 55 crores, an increase after deducting Burma’s share of 
approximately 24 crores for British India. The population of 
the Indian States is 22 per cent, of the total — 68 milhons out 
of 306 millions ; and the area 38 per cent. — 598,000 square 
miles out of 1,570,000 square miles. Even the lower of these 
two percentages gives nearly 5^ crores as the amount of the 
increased cost of the ai-my, which it might be argued could be 
attributed to the Indian States. 

Thus the chief claims and counter-claims are of a similar 
order of magnitude. It is not necessary to discuss here any 
of the minor claims, namely, that the States should take re- 
sponsibility for part of the debt or increase in other All-India 
charges on the one hand, or, that the States should have a 
share in the salt tax, railway receipts and other budget items, 
on the other ; for the amounts involved are small and, if admitted 
on one side or the other, would not greatly affect the picture 
that has been given of India’s finances. In any case, if claims 
are to be admitted, they will have to be separately examined 
for each State or group of States and can obviously only be 
determined by adopting the proposal of the Butler Committee 
which recommended “ that an expert body should be appointed 
to enquire into (I) the reasonable claims of the State or group 
of States to a share in the customs revenue, and (2) the ade- 
quacy of their contribution to Imperial burdens.” 

Future Situation. 

314. But, whatever the decision may be as regards the past, 
it is proper to point out that if future developments follow the 
course indicated in the previous chapters of my report, the 
financial position of the States vis-a-vis that of British India 
will change to the detriment of the former, for I have assumed 
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tliiit customs r6Y6RU6 will stcjidily iiicr63,sG, tlist A-ll-Iudiji/ 
diaries will tend to diminish and that the resulting surplus in 
the central budget will release some central sources of revenue 
for the use of the provinces. Customs will thus become even 
more than at present the mainstay of the central budget, and 
the States will therefore bear a larger proportion than at present 
of All-India services. This proportion will steadily grow. If the 
expert committee decides that the States are hearing less than 
their share at present, this vidll not be unreasonable. But, if 
it decides otherwise, they will have a claim to a share-in the 
future increase in customs. This is one of the unsolved questions 
alluded to in a preidous chapter as a reason for the distribu- 
tion to the pi'ovinces of something less than the total anticipated 
surplus on the central budget. 

Share in the proceeds of the Excises. 

315. But the matter does not end here. It has been suggested 
that it will be necessary to raise part of the funds needed for 
“ nation building ” services by means of excise duties on articles 
of common consumption, and that these excises should be uni- 
form throughout India. But if, as seems inevitable, these ex- 
cises are levied in the main at the point of production, these 
also will be a form of taxation on the inhabitants of the Indian 
States. As these taxes are to be used purely for local pur- 
poses, the claim will arise, either for the States to share in 
the proceeds, or for a rebate to be given on these goods when 
imported into the States. If such taxes are to play an increas- 
ina role in Indian finance, either the internal barriers between 
the States and British India will assume increasing importance) 
or some means must be found of harmonising financial policy in 
the two sections of the country. 

In proposing that there should be an enquiry into the claim 
of the States for a share in customs and their contribution to 
Imperial burdens, the Butler Committee suggested that as a re- 
sult of this investigation “ a financial settlement would be made 
between the Imperial Government and the State or group of 
States on the lines of settlements made in the past between 
the Imperial and provincial Governments.” This suggestion, 
however, only meets one part of the problem. A share in pro- 
ceeds is a very practical matter from the point of view of the 
budgets of the States; but the cu'cumstances are such that they 
may very properly ask to be consulted in regard to financial 
policy. The Commission has recognised that there are many'^ 
matters which are of common interest to both British India 
and the States and have enggeeted that there is room for the 
piogiessive development of the machinery of consultation. Tariff 
policy and all-India taxation are clearly matters in rj^Hich collab- 
oration is badly needed. It is very undeshable that any new 
fiscal developments should foster internal barriers to trade; 
indeed, it has been suggested that any allocation of central 
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revenues to the States should be made contiugeut ou the aboh- 
tiou of those that now exist and the creation of a real economic 
unity in India. Such terms cannot appropriately be discussed 
here, for the Commission has not been charged with the duty 
of examining this question; but if the finances of India tend, 
as is suggested in my report, in the direction of federal finance, 
and if all-India taxes are levied on a substantial scale for the 
benefit of nation-building services in the provinces, it -will be- 
come of increasing urgency that the financial relations not 
merely _ between the. States and the Imperial Government, but 
between the States and the provinces, should be appropriately 
regulated. 
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CHAPTER 9— SUMMARY. 

31G. My specific conclusions and recommendations may now 
be briefly summarised. I have based this report on two general 
assumptions, nameljs that it is both possible and desh’able to 
improve the economic and social condition of India by a- sub- 
stantial increase in the expenditure on nation-building services, 
and secondly, that it is possible to raise additional revenues for 
this purpose, provided that the incidence of further taxation is 
adjusted to the capacity of the taxpayers to pay. If additional 
taxation is to be raised, however, it is necessary that the new 
constitution should ensure : 

(ft) that sources of revenue appropriate to their require- 
ments are available for those authorities who have urgent 
and expanding services to administer; 

(b) that all parts of India make a not unfair contribution 
to common purposes, and 

(c) that responsibility for imposing additional taxation is 
definitely laid upon those who will have to incur additional 
expenditure. 

317. The existing financial scheme does not adequately fulfil 
these conditions. In particular, the allocation of resom'ces 
between the Centre and the Provinces respectively has been 
criticised and with justice on three main grounds ; — 

(ft) Although the provinces have rapidly expanding needs, 
the sources of provincial revenue (of which the chief are 
land revenue, alcoholic excises and stamps) are almost 
stationary, while the revenue of the Centre (the chief sources 
are customs, non-alcoholic excises, income tax and salt 
duty) which has to meet comparatively stationary needs has 
expanded and is capable of further expansion. 

(b) It has treated the provinces very unequally, by giving 
some of them a much greater proportionate increase of 
revenue than others. 

(c) It has given practically no power to the provinces to 
tax industrial activities, and has therefore handicapped the 
industrial provinces. 

318. An analysis of the central budget and of the elements 

which compose it shows that a surplus is likely to emerge 
gradually as a result of the growth of revenue — the chief con- 
tributor to which will be customs. This surplus, however, will 
not be realised if the expansion of trade is checked by internal 
disorder or external difficulties, if India adopts a poMcy of extreme 
protection oi’ if central expenditure is allowed to grow by the 
expansion of central activities. The size of the surplus will be 
laigel} affected by the extent of the reduction that can be made 
in expenditure on defence, which is a very high proportion of 
the central budget. o i r 
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319. A'a}^ prospective surplus in the central budget, however, 
will go a comparatively little way towards meeting the needs 
of the provinces. It is, therefox-e, essential to find new som'ces 
of revenue. Additional funds may be found from the following 
soux'ces : — 

(a) Increased yield of the income tax by lowering the 
exemption limits, steepening the graduation in the case 
of intermediate incomes and b}'^ an amendment of the law 
relating to the taxation of income invested abroad. The 
rate is also low and a moderate increase should be possible. 

(5) Abolition of the exemption of agricultural incomes 
from income tax. 

(c) ISfational excises on such cordmodities as cigarettes and 
matches. 

(d) Terminal taxes. 

Item id) is a form of taxation which falls naturally within the 
provincial sphere ; but the others ai’e taxes w'hich should be the 
subject of centx'aTlegislation and should be centi’ally collected. 

320. Three methods of dealing with this situation have been 
suggested : — 

(a) the assignment of all revenues (including customs, 
etc.) to the provinces where they are collected, and the 
financing of the Central Government by means of appi'o- 
priate contributions -from each province ; 

(5) the transfer to the Centre of certain services now per- 
formed by the piovincial Governments or, while leaving 
administration in the hands of the provincial Governments, 
the financing of them from central funds by means of a 
system of grants-in-aid or by some other method ; 

(c) the supplementing of the sources of i-evenue assigned 
to and collected by the provinces by certain national taxes 
collected by the Centre on behalf of the provinces and dis- 
tributed to them on some predetermined automatic basis. 

The first method is' open to certain practical and theoretical 
objections. In the first place, if there are to be no internal 
banders in India, customs duties and similar taxes must be col- 
lected at a uniform rate, and in any case can most conveniently 
be collected by a central organisation. Secondly, the plan would 
involve confeiTing on the Central Government the right to inter- 
vene and to compel a defaulting province to produce its contid- 
butio'n to the central exchequer. In the third place, the scheme 
is based on the assumption that each province has a natural right 
to all the revenues collected within it. This assumption is 
indefensible. The customs revenue, which is collected at port 
is actually paid in some measure by people all over India. In- 
come tax profits are collected in the pi’ovince where the head- 
quarters of a business are situated, but often do not arise within 
the province. The absence of internal economic barriers has in 
fact made India an economic unity, and the taxation which 
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arises from the activities of centres, such as Bombay and 
Calcutta, may properly be regarded as due to the whole economic 
life of India/ For this reason, it is claimed and with justice that 
some of the revenues collected at the great centres of activity 
should be spent on matters of common interest or redistributed 
according to the needs of the various provinces for expenditure, 
locally. 

The second method has many arguments in its favour, and it 
would be possible to debase schemes that would not involve a 
revival of the system of ‘ doles ’ with all their uncertainties. 
They would, however, imply central inspection and at least 
a limited control over local activity ; and when the nation-build- 
ing services develop on a large scale, it will require a vast 
bureaucracy to administer them from a single centre or even 
to exercise financial control. Considering the size of India, and 
the diversity of local conditions, centralisation of such activities 
except in their early stages does not seem a practical, even if 
it were a desirable, policy. 

There remains only the third method. For the reasons given, 
distribution to the province of origin does not entirely meet the 
necessities of the case. Of alternative methods, the only one 
which is at once simple, automatic and to some extent a test 
of ” needs,” is distribution in proportion to population. To 
distribute a large part of the revenues of India on this basis 
would be unfair to the provinces with a sparse population and 
would tend to hold back the progress of the more advanced, and 
by transferring resources from the richer to the poorer provinces, 
would divorce responsibility for taxation from responsibility for 
spending. But though for these reasons the method can only 
be used to a limited extent, the haphazard character of the pro- 
vinces of India and the inequalities resulting from historical 
accident make it necessary to introduce into the financial system 
of India some device that will tend to mitigate the inequalities 
that at present exist. 

A complete scheme of allocation should, therefore, provide 
for the distribution of centrally collected revenues in part accord- 
ing to origin and in part on a population basis. 

321. The scheme proposed for the raising and allocation of 
resources in accordance with these principles is as follows : — 

(i) For administrative and fiscal reasons it is desirable 
that the customs duty on imported liquor should be brought 
into relation with the excise policy of each province, since 
the present arrangements, under which customs duties are 
central, while provincial Governments control the possession, 
transport, purchase and sale of such liquor, have led to 
considerable administrative friction. The duty on imported 
liquor should be reduced to the standard luxury rate of 30 
per cent, and the provinces should be given the right 
of imposing further duties in the form of excises on such 
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liquors in accordance with their excise policy. This would 
involve a loss of 1|- crores to central revenues. 

(ii) The revenue from commercial stamps should be trans- 
ferred to the Centre. This proposal has been accepted in 
principle by most of the provincial Finance Members. 

(iii) To meet the claims of the industrial provinces, one- 
half of the proceeds of the income tax paid by residents- 
of a province (including the tax on dividends received by 
them from companies carrj'ing on operations outside the 
province) should be assigned to the province concerned. 
Super tax would, however, continue to be entirely central,, 
since the Central Government cannot at present make the 
financial sacrifice which a division of this tax would involve. 
The question of super tax should, however, be reconsidered 
after ten years. It is estimated that this would give the 
provinces 4'^* crores a year on the basis of the present yield 
of the income tax. 

(iv) In order to enable provinces to adjust taxation be- 
tween their rural and urban classes, provincial Governments 
should have the option of levying a surcharge on the income- 
tax collected on the incomes of residents in the province. 
The surcharge should be limited to half the tax transferred 
to them in accordance with the preceding paragraph, i.e.^ 
to one quarter of the total tax. 

(v) The exemption from income tax of agricultural in- 
comes should be abolished by definite stages and the whole- 
of the proceeds of the taxation of these incomes should be- 
assigned to the province of origin. 

(vi) Provinces should be empowered to levy terminal' 
taxes for provincial purposes in accordance with the con- 
ditions indicated in the body of the report. 

(vii) There should be constituted a Provincial Fund fed' 
by specially designated taxes, including the following : — 

(a) excise on cigarettes, 

(b) excise on matches, and 

(c) the duty on salt, to be transferred when the 
central budget situation permits. 

The resources of this Fund should be automatically dis- 
tributed to the provinces on a per capita basis. 

322. The central budget cannot at present afford the immediate 
transfer to the provinces of all the resources which it will ulti- 
mately lose under the preceding scheme. It is, however, undesir- 
able that the allocation should be capricious or that policy should 
be changed from time to time. It is, therefore, proposed that 
a time-table should be drawn up under which each of the above 
items would be transferred according to a definite schedule that 
would complete the transfer in ten years. In drawing up the 
schedule, the urgent needs of Bengal and to a less extent of 
Bombay should be recognised, and the transfer of income tax 
receipts should be begun as early as possible. 
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•323. If all the preceding proposals are carried out it would add 
nearly 40 crores to the revenues of the provinces by 1940, of 
which 12 would have been transferred from the central budget. 

Some indication of the way in which this scheme will meet 
the difficulties of each province is given in the text of my repoi-t. 

324. The proposal to assist the provinces by means of a Pro- 
vmcia! Fund is essentially a federal idea. The Central Govern- 
ment will not be directly interested in the amount of the Fund or 
in the distribution of the proceeds, and the body that controls the 
taxes which it includes should, therefore, act on behalf of the 
provinces. The Central Legislative Assembly in the form pro- 
posed by the Commission is a suitable body to vote these taxes; 
but the initiative in regard to changes in them should be taken 
offiicially by the provincial Governments of whose budgets they 
will form an integral part. It is, therefore, proposed that the 
Finance Ministers of the provinces should form an Inter-Pro- 
vincial Council that would meet once a year to consider pro- 
posals in regard to the Fund. If the Pinance Members of more 
than, say, three provinces desire a change, it would be the duty 
of the Finance Minister of the Central Government formally 
to move in the Assembly that the change be made. The motion 
would be left to the free vote of the Assembly, and the Governor- 
General in Council would not have the right to certify taxes for 
the Provincial Fund. 

Such proposals should be considered at a special session of the 
Assembly, and in order that the Assembly should have before 
it the case for the proposed change, the Finance Ministers of the 
provinces (or a few specially deputed for the purpose by the 
Inter-Provincial Council), should be entitled to attend the session 
and take part in the debate. They would not, however, be 
members of the Assemblj^ for the purpose of voting. 

Changes in the Provincial Fund would not require the approval 
of the Council of State, but would take effect on the vote of the 
Assembly alone. 

Constitutional safeguards would be required to ensure that the 
proceeds of taxes levied for the Fund should not be diverted 
to other purposes and that the allocation of taxes to the Fund 
and the basis of its distribution should not be changed without 
the approval not only of a two-thirds majority of the Assembly, 
but also of a simple majority of the representatives of, say, two- 
thirds of the provinces. 

325- Proposals are made with regard to the keeping of pro- 
Mncial accounts and balances and for the setting up of an 
^ Msory Loan Council to co-ordinate the loans of the provinces, 
rav up standard regulations relating to loans and consult with 
operati'^'^^^^^^^ India in regard to all provincial loan 
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326. The levying of maritime customs involves the taxation of 
the population of the Indian States by the Government of India 
and the States have put forward a claim that they should there- 
fore receive a share in this customs revenue. But the counter- 
claim involving a not dissimilar amount may also be put for- 
ward that the States ought to bear a part of the increasing cost 
of Imperial burdens. The Butler Committee has, therefore, 
proposed that an expert bod}^ should be appointed to enquire into 
both claim and counter-claim. 

But whatever the decision may be as regards the past, the 
development of India’s finance in accordance with the plan out- 
' lined in this report will make the Central Government in- 
creasingly dependent on customs revenue and increase the taxa- 
tion which it imposes on the population of the States at a time 
when the cost of the Imperial bm'den is stationary or falling. 
It will, thus, strengthen the case for determining what is the 
burden that may in equitj' be imposed upon the States. 
Further, if uniform national excises are to play an increasing role 
in Indian finances, they will, if levied at the point of production, 
constitute a new form of taxation on the population of the States 
and make it still more important to find a means of harmonising 
the financial policy of the Indian States and of British India. 

This matter is, moreover, not merely one of financial adjust- 
ment but gives rise to a claim that the representatives^ of the 
Indian States should be consulted on financial policy. The 
financial problem illustrates the need for the progressive develop- 
ment of the machinery of consultation between British India 
and the States, which the Commission have proposed. 


While the responsibihty for the conclusions reached in the pre- 
ceding report are mine and mine alone, I wish to acknowledge 
with gratitude the debt which I owe to the wise counsel, to 
the unfailing patience and care and to the profound knowledge 
of India’s financial system of Mr. B. Eama Eau. Without his 
co-operation I could not possibly have completed the task allotted 
to me in the time available. 


W. T. Layton. 
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APPENDIX TO FINANCIAL REPORT. 

FINANCIAL ASPECT OP THE SEPARATION OF BURMA. 

1. In view of the fact that the Commission has recommended that Burm 
should be separated from Lidia, it has been necessary in the preceding report to 
picture the future financial situation of India with Burma excluded and therefore 
to form some idea of the financial effects of separation. Some of these effects 
nan be set down ivith precision, but others depend upon a number of debatable 
points which vdll have to be settled at the time of separation. The following 
note sets out the issues involved, and the approximate effect on the finances of 
India and Burma respectively on certain assumptions as to the basis of fte 
settlement. This note is based upon estimates contained in a memorandum 
submitted to the Commission by the Burmese Government, and on the further 
evidence and statistics supplied by the Finance Member of Burma. 

Financial consequences of Separatiem. 

2. If Burma is separated, the customs, income tax and other central taxes 
collected in Burma, udll be taken into the Excheq^uer of the Burmese Government. 
On the other hand, the latter udll become chargeable for such expenditure of the 
Indian Govermnent as is now made in or on behalf of .Burma. It is generally 
assumed in Burma that this transfer would show a large gain in her favour with 
a correspondmg loss to India. Before reaching a conclusion, however, it is 
necessary to answer the following questions ; — 

(а) What items of the Indian Budget should be transferred to Burma and 
what should be the basis of the transfer ; in particular, what should be the 
basis for estimating the charge assigned to Burma for defence and for her 
share of the debt of India ? What new charges, if any, would be incurred by 
Burma in virtue of her existence as a separate entity ? 

(б) Would all the revenues wliich are now collected within her borders on 
behalf of the Central Government of India continue to be collected and be 
available for a separate Burma ? On the other hand, would there be any 
additional revenues which either India or Burma could collect as a result of 
separation ? 

(c) Hence, would India’s loss precisely correspond to Emma’s gain, if 
any, and vice versa ? 

As regards the first of these questions, the Finance Member of the Government 
■of Burma calculates (on the basis of the accounts for 1926-27) that expenditure 
for civil administration amounting to 186 lakhs, which is now borne by the Govern- 
ment of India, would become chargeable to Bitrma. This is made up of the follow- 
ing items ; — 

Expenditure 
(in lakhs of rupees). 


Political 74 

Collection of central taxes .... 20 

Pensions, etc. 30 

Audit 11 

Scientific Departments ... ... 15 

Ports and Pilotage 9 

Other heads 27 


186 

In addition to the above items some new expenditure would also be involved 
resulting from the independent status of Burma. Also some expense might be 
incurred in the management of the currency. But such items would be small and 
an addition of 10 to 15 lakhs would cover them. 

Military Charges. 

3. There remain the two outstanding questions of the army and the debt. 
As regards the army, the Commission was informed that the actual militao 
e.xpenditure in Burma amounted in 1926-27 to 122 lakhs. But Burma clearly 
ought to bear some proportion of theover-headcharges and expenditure in England . 
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Moreover, it vas admitted that for two reasons the expenditure in Burma is much 
lower than it would need to he, if the military situation in Burma were regarded 
as an entirely independent problem. One is the proximity of the Army in India,, 
which can be used to re-inforce the troops in Burma at short notice, and the 
other the fact tliat Burma is largely defended bj"^ sea and depends upon the British 
Navy. It can, therefore, reasonably be claimed that Burma’s contribution to- 
wards defence is by no means fully represented by the small expendituie upon 
the troops actually in Burma and that she may property be called upon to pay 
something further towards Imperial defence. If the per cent, of the budget 
rule, which is in force to-day in Cejdon,* were applied to Burma, it would make 
her contribution about 2 crores. But Ceylon is obviously less vulnerable from 
the land than Burma whose frontier problem cannot entirety be separated from 
that of British India. If Burma were charged three crores, it would represent 
15 per cent, of her total revenue after separation, which compares with over 
30 per cent, for British India and about 12 per cent, for the Straits 
Settlements.’’’ 


Debt Charges. 

4. On the question of the debt, there has been much academic discussion as to 
whether or not Burma should pay for the cost of the Burmese wars in the nuddie 
of the nineteenth century, and abstmse calculations have been made from the 
time of the conquest of Bmma onward showing that, if the cost of these wars is 
debited to Burma, she has, practically throughout her association with India, 
been a deficit province, and that if the.se deficits are accumulated at compound 
interest her debt to India is now 90 crores. On the other hand, it is argued, and 
vdth force, that India has not been paying interest on this basis, but that in fact 
before the war her so-called unproductive debt had enthelj’^ disappeared, and that 
it is not reasonable to continue to charge against Burma interest on debt that has 
been repaid one or two generations ago out of taxation, still less to calculate 
this accumulation at compoimd interest. If this compound interest accumula- 
tion is loft out of account, Burma is not in fact a deficit province at all, but 
contributed before the war and to a growing extent to the general expenditure of 
India. Smee the war, her contribution has risen still further. Meanwhile, the 
■unproductive debt of India, which was estimated recently at 180 crores, has 
grown to this figure mainly from the grant of 160 crores, which represents the 
gift of India towards the expenses of the war, and from deficits realised ty’' the 
Central Government in the j^cars following the war. It seems reasonable that 
Burma should bo debited with a proportion of this unproductive debt on a basis 
to be agreed upon. On the basis of the revenues raised in Burma and British 
India respectively that proportion would be in the neighbourhood of 10 per cent. 

It has been argued, however, that Burma’s share should be rather higher than 
this. In saying that the unproductive debt was reduced to zero in 19 15, it must be 
borne in mind that this was accomplished in part by the use of the Famine 
Insurance Fund, which was in operation before the war, and that Bmma, 
which is not subject to famine, made no contribution towards this. To 
the extent therefore that India has amortised her debt without Burma’s help 
the latter is not entitled to benefit. These and other factors have to be taken 
into consideration in arriving at an estimate of the unproductive debt to -be 
apportioned between the 'two countries. The minimum amount to be assigned 
to Burma suggested in e'vddence to the Commission was from 7 to 8 crores 
with an interest and sinking fund charge of 50 lalchs. On the other hand, a 
compound interest calculation would make her debt 90 crores with an interest 
charge of 5 crores. If, after taking into account the considerations referred 
to above, the debt to be apportioned were put at 300 crores Burma’s share 
would amount to a figme of 30 to 35 crores 'with a net interest charge after 
allo\ving for amortisation of approximately 2 crore.s a year. 


Ceylon contributes towards her defence the actual cost of the garrison or 
91 per cent, of her assessable revenue, whichever is the lower. The Straits 
Settlements contributes the actual cost of the garrison or 20 per cent, of her 
assessable revenue, whiehever is the lower. 
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Additions to Burma's Budget. 

5. It is not tlio pnrposo of tliis note to suggest -what is tlie proper figure for tlieso 
items ivliich wili clearty have to be fuUy discussed beWeen the parties; but the 
forcf^oing comments liave been made to indicate that there is a case to be made for 
some fi^mre betu’cen the 3 crores (say crores for the Army and 50 laklis for tlie 
debt) suggested in Burma and 8 crores (3 for the Army and 6 for the debt). In 
the following calculations, 6 crores has been adopted as a token figure, but it will 
be quite easy for the reader to make adjustments on the assumption of any alterna- 
tive between 3 and 8 crores. Using this token figure, the net addition to Burma’s 
budget after separation would bo 7 crores made up as follows : — 

*Additional cost of administration indicated above 180 lakhs. 

Debt and Defence ... ... ••• ••• ••• ••• bOO „ 

Cost of collection of additional revenue 20 „ 


Total 


700 „ 


Separation and Customs Revenues. 

(5. Turning to the revenue side, the customs and excise collected in Burma in 
1928-29 amounted to G57 laklis. Whether this could aU be collected is a question 
which depends on the commercial relations between India and Burma after 
separation. If Burma and India are separated without any special provision as 
to their mutual commerce, Bmmese imports from India will become subject to the 
existing tariff, while goods shipped from Biuma to India will equally become 
dutiable. This trade is so important to both countries and the trade relations 
between them have become so intimate during the period when they have been 
udthin the same tariff wall, that this question must be carefully considered. One 
of the motives for asking for separation is that Burma dislikes India’s protective 
policy seeing that the industries so far protected are almost entirely situated in 
India and that Burmese consumers have to pay higher prices for the benefit of 
the Indian protected manufactruer. Burma, for example, wants dufy-free steel. 
Now this consideration rules out the possibility of a customs union between 
the two countries under which, while being separate pohtically, trade between 
them would be free while they would adopt a unif orm tariff vis-d-vis the outside 
world. 

But if this plan is rejected, it' does not necessarily follow that the existing 
tariff must apply to all Indo-Burmese trade. It has been suggested that a special 
preferential arrangement might be made between the two countries. Preferences 
within the Empire are, of course, general, but hitherto this has applied between 
the Mother-Cormtry and the members of the Empire. Whether preferences 
between tavo Dominions, but not applicable to the Mother-Country or to the 
whole of the Empire, would be regarded as discrimination by foreign nations, is 
not certain. But there has in any case been a tendency to admit as exceptions 
to the most-favoured-nation clause cases where nations are dividing for the first 
time into separate pohtical units. A fortiori, this would apply between members 
of the Empire. In any case, Burma and India could arrange preferences which 
would in fact operate almost exclusively between them, even though the preferen- 
tial rates were applicable throughout the Empire, seeing that the commodities 
chiefly concerned — e.g. rice — are not subject to competition from other Imperial 
countries. If it were so desired, therefore, there is little doubt that some plan 
could be devised that would mitigate the effect that would otherwise be produced 
by subjecting each others’ commerce to the full existing tariff. 

Effect of Separation on Burmese Finances. 

I . Eor the purpose of the present discussion, however, it is best to assume that 
Indo-Burmese trade will become subject to existing duties. This at once raises 
a very important question for Burma. Prior to the present budget, Burmese 
'eroaenc paid an excise^ duty in Burma of 1 anna per gallon and large quantities 
V cut to India free of import duty. Kerosene imported into India from other 
sources paid an import duty of 2l annas per .gallon. The rates under the new 
u ge are II annas excise and 2 1 annas import duty. There is no reason why 
separation, forego the difference between the excise and the 
import duty. It must, therefore, be assumed that Burma wiU lose the kerosene 
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excise on Iccroseno sold in India and that it wtII bear the normal import duty. A 
similar case is that of motor spirit. In this case the tax in India takes the form 
of an excise of 4 annas, and so far as the very largo supplies ■vvhich come from 
Burma arc concerned, the duty is levied in that coimtry. India will clearlj’^ bo 
able to require that this should in future bo collected in India. Allowing for about 
25 laldis, accounted for by Burma’s consupiption, Burma will lose 190 laldis of the 
gross customs collections now made in Bunna. It is further assumed that she 
■will lose 25 laldis by repealing the existing protective import duties. On the other 
hand, she wiU gain an additional CO laldis* from the application of the rice export 
duty to rice sent to India, and, according to the estimate of the Burmese Govern- 
ment, a further 11 G lakhs from dutiable imports now received free from India. 
If these changes had been made in 1928-29, Burma, instead of collecting 657 
lakhs would have collected C28 laldis. This, with 185 lakhs from income tax, 
35 from salt, 25 from railways and 10 lakhs from miscellaneous sources gives a 
tot.al of 873 laldis comp.nrod with the 7 crorcs of additional exiienditure 
referred to above. Her gain, therefore, would be approximately 1 3 crores. It has, 
however, to bo noted that 176 lakhs of her revenue represents new taxation, 
some of which would fall on her own inhabitants, and that while her consuming 
industries would benefit from the removal of o.Aisting protective duties, her oil 
industry would have to face competition in India on equal terms instead of 
enjojing, as at present, the benefit of a protected market. 

Effect of Scpnralion on Indian Finances. 

8. Looking at the Indian side of the question, out of the 7 crorcs additional 
expenditure b3- Burma, 6S6 lakhs rcprc.^’cnts expenditure transferred from India, 
iloreover, she would gain not only the whole of the existing excise lost by Burma, 
but also the additional revenue due to faxing all kerosene at the rate of 2] annas. 
This increase would have jieldcd her in 1928-29 an additional 111 laldis. Further, 
it is roughty estimated that she may gain some 25 lakhs from larger duties on other 
im}iorts from Bunna. Thc.se benefits to her budget, together amount to 
1012 lakhs. Against this has to bo set the loss of 912 laldis of various revenue 
collected on her behalf in Burma. Her net gain would, therefore, bo about 
a ororc. 

Statement shoiuing Losses and Gains due to Sc 2 }aration. 

9. These somewhat complicated figures may bo summarised in the folio-wing 
form *. — 

Effect of Separation upon Burma's Finances. 

Additional Bevcnuc. Additional Expenditure. 


Laklts. 


Lakhs. 

Amount now collected in 

657 


Cost of collection in Burma .... 

20 

Bunna. 



New (14) and transferred (166) 

180 

Deduct kerosene and 

190 


expenditure including politi- 


motor spirit excise ex- 



cal departments. 


cept on Burmese con- 



Debt and Army Contribution 

500 

sumption (25). 




— 

Deduct protectionist 

25 


Total 

700 

duties to bo abolished. 






442 




Add export duty on rice 

60 




to India. 





Add duty on Imports from 

116 




India. 






— 

618 



Income Tax 

• mw 

185 



Salt 

a • • 

35 



Railways 


25 



Miscellaneous 

... 

10 

Surplus available for Burma... 

173 

Total 

• •• 

873 

Total 

873 



— 




* Here again the rate has been reduced from 3 annas to 2\ annas. 
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Effect xipmi. India s Finances. 


Gains. 

LaJdis. 

Existing cxciso on motor spirit 190 
and kerosene. 4 
Additional rate on kerosene to 111 
bring to 2\ annas basis. 

Duties on other imports from 25 
Burma. 


Total 326 


Losses. 

Lakhs. 

Customs nou^ collected in Go7 
Burma. 

Other taxes 255 

912 

iass expenditure transferred to 686 
Burma. — 

226 

Surplus available for India ... 100 
Total 326 


The figures are mainly based on the Finance and Revenue Accounts relating to 
the year°1928-29, which is the latest available return which gives fibres in detail 
for particular provinces. This should bo borne in mind in comparing them -with 
the figure for India as a whole in the main report which relates to 1929-30. But 
the variations from 3>’ear to year are small and, in anj'^ case, as the table is intended 
to be used to illustrate general principles, variations of a few laklis are not signifi- 
cant, 

Eecent Budget changes. 

10. It should, however, be noted that the table in the preceding paragraph 
strictly apphes to the situation prior to the cunont budget which has somewhat 
altered the situation disclosed by these figures. In the first place, the Legislative 
Assembly has reduced the export dutj^ on rice at a loss to the revenue of 30 lakhs. 
This has been replaced by other taxation. But while the rice duty was collected 
in Burma, it is not certain that the alternative taxation will be collected to the 
same extent in that country. To the extent that this duty has not been replaced 
b}’' one collected in Burma, the anticipated gain to Burma from taking over her 
own customs has been reduced, though, of course, it would be open to Burma to 
restore the duty after separation. Secondly, the Government has alreadj' 
increa.sed the excise on kerosene, though not j'et to a level equal to that of the 
import duty. The present increase is anticipated to yield 50 laldis. At present 
this is being collected in Burma but would presumably be transferred to India 
after separation. To the extent of these 50 lakhs, the Government has already 
brought into account and used for the purpose of balancing its budget a sum 
which, for the purpose of tliis note, I have called new taxation. These two 
changes slightly modify the margin which is shovni in the table. 


Conclusions. / 

11. Taldng the table as it stands, however, it shows that on the assumptions 
made, the revenue situation of the two countries together would be improved by 
additional taxation amounting — after the remission by Burma of the protective 
duties — to about 2S7 laklis, against which there would be entirely new expenditure 
of 14 lakhs, the balance being available for diidsion between the two countries in 
proportions which are primarily governed by the amount charged to Burma in 
respect of debt and defence. If this allotment were 5 crores, as indicated in the 
table, Burma would receive lij crores of this margin, and India I crore. If 
Burma secured more favourable teinis in respect of these items and was 
charged onlj’ 3 crores she would gain from separation Sj crores while India 
would lose 1 crore. On the other hand, if she were charged'65 crores, her net 
gam vould be nil while India would gain the whole of the 2% crores. It is also 
evident that if for the purpose of maintaining trade, the full additional duties 
were not levied, the net increase of revenue to be divided between the two 
countries would be proportionately diminished. 

the status-quo Avere rigidly adhered to as regards customs duties (that is to 
^y ree trade were maintained between the two coimtries and no additional 
A enue raised), and if Burma’s debt and defence contribution was fixed on such a 
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Basis that there ^vns no gain or Ios.3 to cither side (i.c. at about the net figure 
-which she now contribulos to the Centre), it might still be financially in Burma’s 
interest to scp.arate on the ground that further cxjiansion of customs duties 
arould all accrue to her and bo available for her own development. 

But Burma’s needs are gi-cat and it would clearly' help the initiating of a new 
regime if some additional funds were available. If no additional tax revenue 
results from the separation, these additional rcsqurccs would only 'bo forth- 
coming under a settlement which would impose a net loss on India ; and in view 
of the state of India’s finances, a solution which gave Burma the continued 
advantage of a free entry into the Indian market and at the same time fixed her 
debt and defence contributions at a figure which gave to India loss than her 
present net contribution to the Central Budget, is likely to be contested. I 
have, thci-eforc, assumed that some additional taxation wilt in fact be involved 
and in the body of my rejiort have used figures for India excluding Burma which 
show a net gain to the former of the one crore indicated above. If separation 
is carried out on a basis less favourable to India, a corresponding deduction 
must bo made from the sum which I have indicated ns being available for the 
provinces. 
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PART IX.— THE FUTURE OF THE SERVICES. 

327. In Part IV of our first volume we liave described the 
important part which the Ciidl Service plays in the government 
of India. Of no country can it be said more truly than of 
India that “government is administration,” and the success 
of the constitutional changes which we have proposed will 
depend, in no small degi'ee, upon the maintenance of the high 
standards which the services have established. We have now 
to consider how best this may be, secured. 

The first question that arises is — how far should the new 
provincial Governments depend for their directing and control- 
ling staff upon officers under their orders who have been re- 
cruited on an All-India basis and how* far upon officers recruited 
provincially. On the Lee Commission’s recommendation All- 
India recruitment for the services employed in the transferred 
departments of Government ended in 1924, with one significant 
exception. In view of the obligation of the Government of 
India to maintain a medical reserve for war and to secure 
European medical treatment for the European personnel and 
their families, each province is required to employ a certain 
number of officers of the Indian Medical Service.^ Apart from 
this the Indian Civil Service, the Indian 'Police Service, the 
Irrigation Branch of the Indian Service of Engineers and, in 
all provinces but two, the Indian Forest Service, are the only 
services recruited by the Secretary of State on an All-India 
basis. Of these the Indian Civil Service and the Indian 
Police Service — the “ Security Services ” — stand in a class by 
themselves. The organisation and direction of the general 
administrative system, whether at headquarters or in the dis- 
tricts, rests upon the first; and upon it and the Indian Police 
Sendee essentially depends the maintenance of law and order. 
The existence of a highly efficient administrative machine, and 
the resource and the energy which these two services brought 
to bear upon the difficult problems to which the Reforms gave 
rise, have contributed greatly to the large measure of success 
which has attended the working of the reformed Governments 
in the last ten years. The advance which we have recom- 
mended will call for the same qualities in at least as High 
a degree. Even when the difficulties incidental to the change 
itself have been overcome the administrative problems of the 
provinces will require services of the highest standard obtain- 
able. 

* The power to make this requirement rests upon Rule 12 of the Devolution 
Rules ■which runs as follows : — “ A local Government shall employ such numher 
of Indian Medical Service officers in such appointments and on such terms and 
conditions as may be prescribed by the Secretary of State in CouncU.” 
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Views as to Continuance of All-India Eecruitment for the 

Security Services. 

328. We summarise, below the evidence we have received on 
the question of the future recruitment of the Security Services. 
The Governor in Council in Madras and one Member of Council 
in the Central Provinces do not desire to preserve any further 
All-India recruitment and would substitute for it provincial re- 
cruitment. With these exceptions the Governors in Council 
recommend the continuance of recruitment on an All-India basis. 
Those who take this Auew, with one exception, recommend that 
the Secretary of State should, as hitherto, be the appointing 
authority. And this opinion is not limited to the reserved side 
of the Government. In two provinces only do Ministers oppose 
this view. The Provincial Committees in Assam, Bengal, Bihar 
and Orissa,*' and the Punjab (with one dissentient), all favour 
the continuance of All-India recruitment. The Burma, Madras 
and United Provinces Committees are opposed to it, but the two 
last are not unanimous on the point. The majority of the 
Indian Central Committee recommends that, except in Madras 
and Bomba}'-, the new provincial Governments should be free 
to decide what proportion of the existing All-India Seiwices 
should be prowncialised. In Bombay it would provincialise 
all of them at once ; in Madras it would retain the Indian Civil 
Service and the Police on an All-India basis as at present. Two 
members would retain the present system of recruitment in all 
the provinces. 

The weight of this evidence is strongly on the side of the 
preservation of All-India recruitment by tbe Secretary of 
State and we arc in full agi-eement with this view. We readily 
recognise the high standing of the provincial services; but an 
All-India Service has a much -udder field of choice, and the 
status and tradition attaching to it secure for it recruits of a 
class for which a provincial service has no attractions. More- 
over under our proposals the responsibility for the government 
of a province in the event of a breakdown of the normal con- 
stitution will rest upon the Governor and ultimately upon the 
Governor-General. The Lee Commission had to deal with a 
similar question — the means by which the responsibility of 
the Government of India for maintaining a medical reserve for 
war could be discharged — and the solution adopted was the 
employment in the provinces of a certain number of officers 
of a service recruited on an All-India basis. 

There is a third reason of great importance why All-India 
recruitment should be retained for these services. It is far 
from our intention to recommend a separate cadre of officers 
for the departments of the Central Government, for we believe 


* The Bihar and Orissa Committee recommends that the Governor-General 
should bo the appointing authority. 
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that the present s}'Stem whereby the central secretariat is drawn 
from members of the services in the provinces is most valu- 
able. A proper circulation between the provinces and the Centre 
is essential if contact is to be maintained over so vast an area. 
Furthermore, it is desirable that the minor administrations and 
excluded areas should be served by officers of qualifications 
similar to those of the higher services who are working under 
provincial Governments. It would be clearly undesirable to have 
to recruit a small and select body for such special areas. It is 
on every ground far better to draw officers for them from a 
larger pool. 

Our Eecommendation as to Security Services. 

329. We recommend therefore that the security services should 
continue to be recruited upon an All-India basis by the Secre- 
tary of State who should have power under a Kule similar 
to Eule 12 of the Devolution Eules (see footnote to para- 
graph 327), to requhe provincial Governments to employ these 
services in such numbers and in such appointments as he thmks 
necessary. His decision would of course be arrived at only 
after discussion with the provincial Govermnents and the Gov- 
ernment of India, and would be subject to reconsideration from 
time to time. The quota of All-India officers would vary accord- 
ing to the circumstances of each province and might eventually 
disappear. But we do not think that the present numbers 
should be changed materially for some time to come, and the 
rights and prospects of officers now in the services should be 
carefully safeguarded. 

Irrigation and Forest Services. 

330. So far as the two security services are concerned, the con- 
clusion we have reached is arrived at without hesitation. A 
more doubtful question arises in connection with the Irrigation 
Department and the Poi’est Department. Should recruitment 
on an All-India basis be continued in their case also? In two 
provinces recruitment for the Forest Department has already 
been completely provincialised in accordance with the recom- 
mendations of the Lee Commission, though of course existing 
All-India officers have been retaine'd and are still in a control- 
ling position. Nevertheless, the difference in this respect 
between one province and another I’aises a complication. Some 
witnesses, such as the engineer in charge of the Sukkur 
Barrage, expressed the view that irrigation was so vital a 
matter that the department dealing with ik should continue’ to 
be reserved; other evidence assumed that, if dyarchy ended, All- 
India recruitment would go with it. We think that the ques- 
tion in relation to Irrigation and Forests is of such importance 
that the authorities in India should have an opj)ortunity of con- 
sidering it further in the light of the general scheme of consti- 
tutional reform which we are putting forward, and we there- ’ 
fpie do not propose on this head to dq more than ■ summarise 
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the evidence we have received, and to indicate some of the 
considerations that must be weighed in coming to a final 
decision. 

None of the provincial G-ovenrments recommends the con- 
tinuance of All-India recruitment for the Irrigation Branch of 
the Indian Service of Engineers or for the Indian Forest Ser- 
vice. There is also some evidence both from official and non- 
official witnesses that political necessity requires that these ser- 
vices should be prowncially recruited. But some of the heads 
• of these departments take another view. We ourselves see strong 
advantages in the preservation of All-India recruitment, par- 
ticularly- for the Irrigation Ser\’ice. An irrigation work like 
the .Sukkur Barrage is to the vast temtor}’' which it supplies 
with- water what the Assouan Dam is to Egypt ; it is the basis 
of its whole economic being. The success of such a project 
depends not only on the efficiency of its construction but on 
the supervision of its subsequent administration : and the ser- 
.vice which performs this administration is in eveiy sense a 
vital security service. The work -which the Forest Department 
performs may be less spectacular in its immediate results, but 
in man}’ parts of India.it is sciirccly less important than irri- 
gation. It is a matter of ^eat moment both for the revenues 
and for the contentment of India that this asset should be 
‘prudently developed and skilfully exploited. We very much 
doubt w'hether India- is yet in a position to find all the per- 
sonnel w’hich it requires to maintain the administration of 
these two departm'ents, both of which demand not only the 
highest technical knowledge but the most resolute administra- 
tive zeal. If European recruitment in these two branches w’ere 
to cease to-day or were reduced to the occasional enlistment of 
European experts on short time contracts — as we feel would be 
the case if these services were now entirely provincialised in 
all provinces — a risk would be taken which would be, on a 
purely administrative view, very hard to justify. Our opinion 
in this respect is reinforced by the view taken by the Linlith- 
gow Commission on the need of recruiting over a -^^nde field in 
the Agricultural Services, as expressed in the following quota- 
tion ; — 

". , . we -wish to 'record our considered opinion that the restriction of 
recruitment to a province or even to India cannot fail to tell seriously on 
eflSciency at a time when the' general awakening of interest in agricultural 
. progress, of which the appointment of a Royal Commission on Agriculture 
in India is only one df many indications, makes efficiency specially desirable. 
Wo are con-vinced that,- from the point of view of -svidcr outlook and variety 
of experience, officers recruited abroad are in a position to make a valuable 
contribution to -the development of Indian agi-iculture.” * 

Undue weight has been placed upon the argument that 
Ministers may be hampered in carrying out their responsibili- 
ties. by the limitations upon their control over members of 
All-India Services. The Lee Commission was informed by 

^ * Report of Royal Commission on Agriculture in India, para. 668. 
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^Ministers tb 3 ;ii, witli iiG§li§ibl6 sxcGptioiiSj A-ll-India. officGis 
servility under them had given most loyal support to them iu ' 
carrying out their policies, and all the evidence before us is to 
the same effect. Moreover if, as we recommend later in this 
chapter, provincial public service commissions are set up, to 
which members of the provincial services will haye^ rights of 
appeal against disciplinaiy action, the control of Ministers over 
them wifi be limited and, by common consent, rightly hmited. 

But it has never been suggested that the limitation will hamper 
Ministers in carrying out their policies. 

Eate of Indianisation in the Security Services. 

331. If the Indian Civil Service and the Indian Police Service 
are to remain on an All-India basis, the proportions in which 
Indians and Europeans are to be recruited for them has to be 
decided. In 1924 the Lee Commission, which, besides its 
Chahman, Lord Lee, w'as made up of four Indians and four 
Europeans, unanimously decided upon the rates of recruitment 
which we have set out in Part W, Chapter 1, of our first 
volume ; and its members contemplated that these rates would 
be maintained up to 1939 for the Indian Civil Service and up 
to 1949 for the Indian Police Service. It is open to us to vary 
their recommendations in this regard ; but we are not prepared 
to depart from this time table. 

The six years that have elapsed since the Lee Commission 
reported have not lessened the need for the British element in 
the security services. Communal tension has increased, and 
it has never been seriously denied that the impartiality of the 
British ofiicer as between conflicting communal interests — an 
impartiality which he owes to his origin — gives him a special 
value in administration. It is not that his Indian colleague 
cannot free himself from communal influences — we have strong 
evidence to the contrary from the administrative heads of ser- 
vices — but the suspicion that he is partial makes it difficult for 
him to do justice either to himself or to the needs of the 
situation . 

But apart from this the British officer can for some tiir'tie 
longer render a valuable service to political progress in Ind|eh- 
Democracy in our own country is not so much a code of prilr n- 
ciples as a w^ay of living with one’s fellow citizens, whetuaiei 
they be the majority or the minority in the State. It canjtoDoi 
be learned from textbooks, and it is inevitable that politkH-ical 
theory and practice in India should rest more on the letter tLs-han 
on the spirit of British political institutions. If the best tycevpe 
of British recruit can be obtained as in the past, Indian pc 'fi- 
cal life must gain from the advice and service of men in whe 

he practice of British democracy is instinctive. 
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Safeguards for Position of Existing All-India Officers. 

332. We have recommended the continuance of recruitment on 
an All-India basis for the two security services. But we 
assume that, following the Lee Commission’s recommendation 
in similar circumstances, no change will be made in the position 
of existing members of any All-India services for which no 
further recruitment will be made, that they will retain all the 
rights of officers of an All-India service, and will receive any 
general concessions in pay, pension, allowances, etc., which 
may be sanctioned for services which are retained on an All- 
India basis. 

It is essential for the success of the constitutional advances 
which we have recommended that the existing members of the 
All-India services should remain in the service, and that their 
rights and privileges should be safeguarded. On this point the 
evidence is practically unanimous. Many of them at present 
could retire on proportionate pension and others will be able to 
do so if the department of provincial administration in which 
the}’- are employed is transferred to Ministers, as it would be 
under our, proposals. We see no reason why a career in the 
services should not under the new constitution provide ample 
interest and opportunity for men of brains and character. But we 
caniiot ensure this ; and it would be idle to shut om.' eyes to the 
lesson of the years succeeding the Reforms of 1920, when un- 
certainty about the future of the services led to the retirement 
of a large number of valuable officers. At the present juncture 
India cannot afford to lose experienced officials, and measures 
must be effectively taken to discourage their premature with- 
drawal. 

Under the present rules, whatever rights an officer has to 
retire prematurely may lapse twelve months after action has 
been taken upon our Report. If no extension is given, we are 
apprehensive that a considerable number of able and experienced 
officers will rethe while they can, rather than take the risk 
of continuing their service under the new conditions without 
any right to pension until they have completed the full term 
of service. This would be disastrous not only to administration 
at the moment but to recruitment for the future; for it is 
certain that premature retirements would seriously affect the 
willingness of young men to join the services. 

We recommend, therefore, that retirement on proportionate 
pension should remain open without limit of time to any 
officer who. might under the present rules have so retired 
upon the coming into force of the constitutional changes which 
we' have proposed. If this is done, we believe that the majority 
of officers, provided their service rights are secured, will be 
prepared to remain in the service, in the assurance that if 

* See Vol. I, Pb. IV, C!h. 1, para. 300. 
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conditions became at any time so distasteful that loyal service 
was impossible for them, they could then retire without sacrifice 
of the pension earned by their past service. 

But something more than the extension of the right to retire 
prematurely will be required, if officers novs^ in the All-India 
Services are to be reassured. At present the Act itself and the 
statutorj’’ rules made under it secure their position in various 
ways. The safeguards in the Act itself should be maintained. 
The statutory rules are made under section 96B (2) and any 
change in them can only take place with the consent of a 
majority of the Council of India. In our proposals for the future 
of the Council,^ we have recommended that its powers 
in this regard should be maintained ; changes in the statutory 
rules affecting the services will, therefore, as hitherto, require 
the concurrence of a body which will contain representatives of 
the services. Our whole purpose in this connection is to leave 
unchanged the rights and privileges of present members of the ser- 
vices and to keep the control of these rights and privileges in 
the hands of a body which enjoys theii' confidence. 

It has been represented to us that a transfer from the Secre- 
tary of State in Council of the control .over the finances of India 
might imperil the security of officers’ pensions and the provident 
and family pension funds which have been built up by their own 
contributions. These are, of course, and must continue 
to be, a liability on Indian revenues, just as current salaries are ; 
pensions are really in the nature of deferred pay. The Lee Com- 
mission, in dealing with a similar representation, recorded its 
view that ” if any statutory change is made hereafter, involving 
the transfer of the financial control in this regard now exercised 
by the Secretary of State in Council, adequate provision would 
at the same time be made for safeguarding service pensions.”! 
We are not in fact proposing any change which would bring 
these pensions into jeopardy, but we wish expressly to adopt 
and confirm this recommendation for the future. 

Medical Treatment for European Officers. 

333. European officers of the services lay great stress on the 
continued provision for themselves and their families of medical 
treatment by European doctors. We regard this as essential ; 
no change should be made in the present Devolution Mule 12 
which gives the Secretary of State in Council power to prescribe 
the number of Indian Medical Service officers to be employed 
in the provinces, and the appointments and conditions upon 
which they shall be employed ,* and no effort should be spared 
to secure an^ adequate number of European recruits for the 
Indian Medical Service to implement this fundamental 
obligation. 


* See beloTv, Part XI. 


t Lee Commission Report, para. 83 . 
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. Recruitment for AU-India Services. 

334. It remains for us to consider the conditions upon which 
future recruits for the All-India services are to bo employed. It 
is certain that European recruits of the capacity and character 
required can only be obtained on terms which give them, sub- 
ject to the exception mentioned below, the same rights, privileges 
and safeguards as we have recommended for the present mem- 
bers of the services. The exception is the right of premature 
retirement. We presume that as soon as possible after the new 
constitution is settled a fall o.xplanation of the changes involved, 
and their implications for the services, will be made public, and 
that every possible step will be taken to ensure that prospective 
- candidates are fully informed of the conditions under which they 
will serve. If this is done, we think that to grant recniits the 
right of premature retirement on pension before any case for it 
has been established would throw an unjustifiable burden upon 
Indian revenue.^;. But wo do not claim to be able to forecast the 
future of the services and to guarantee tluit conditions may not 
arise which able and energetic officers may find so distasteful as 
to make their continuance in the service impossible : and we put 
on record our strong viev.’ that in that event there would rest 
u]X)n the Secretary of Stale for India a special obligation to see 
that ofiicer.s who may join the All-India Services liercafter are 
treated in the spirit of the recommendation of the Joint Select 
Committee in regard to the sendees, wliich we have set out in 
paragraph *203 of Volume I. If our recommendations are 
accepted, he will have power to take the necc.'^saiy measures. 

Additional Pensions for Governors. 

33r5. Before leaving this part of our enquiry, we desire to revive 
the proposal made by a majority of tbe Lee Commission that 
.additional pensions should be given to Governors of provinces who 
belong to the services.'^ I'he pension of a member of the Indian 
Ciril Service, other than a .High Court Judge, is .-£1,000 a year 
after 25 years’ service. No service beyond that period, in how- 
ever responsible a position it may be rendered, entitles an officer 
to any addition. The Leo Commission took the view that the 
reformed system of government had invested the Governors with 
new and far reaching responsibilities, and that it was but just 
and equitable that this fact should be recognised. We strongly 
endorse this opinion and recommend that special additions to 
the standard pensions should be given to officers who have borne 
the heavy strain of Governorship. 

There is another case which requires special consideration. If 
a member of tbe Civil Service is selected by a Governor to be a 
member of his Cabinet, it will always be difficult for him, after 
holding this high position, to go back into the regular line of 
his service, e.g. . as a Divisional Commissioner, and he may have 

* Lee Coinnimsion Report, para. GS. 
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to retii’e altogether from the service earher than he .would have 
done if he had never discharged ministerial duties. We think 
that in view of this, and in order to secure the fullest possible 
freedom of choice for the Governor, it w'ould be right to provide 
some increment to the pension to which the officer would other- 
v\dse be entitled. 

The Value of Public Service Commissions. 

336. So far we have been dealing with the All-India Services, 
but they form a small part only of the general body of Government 
sen^ants" and we have still to consider the bearing of the con- 
stitutional changes we have recommended upon the position of 
the important provincial services and the subordinate services 
below them. The evidence we have had on the question is almost 
unanimous i'n recommending the setting up of Public Service 
Commissions in the provinces. The purpose of such bodies is to . 
maintain adequate standards of recruitment and to advise Govern- 
ment in regard to the action to be taken on appeals from officers 
against serious disciplinary orders passed upon them. All the 
provincial Governments recommend their establishment, and the 
Provincial Committees take the same view, though two of them 
refer only to the Commission’s recruiting functions. We have no 
doubt that the services would welcome them for the security they 
would afford against improper influence and interference. 

The Lee Commission set out the case for Public Service 
Commissions in the passage which follows : — 

“ Wherever democratic institutions exist, experience has shown that to 
secure an 'efficient Civil Service it is essential to protect it so far as possible 
from political or personal influences and to give it that position of stability 
and security which is vital to its successful working as the impartial and 
efficient instrument by which Governments, of whatever political com- 
plexion, may give effect to their policies. In cormtries where this principle 
has been neglected, and where the ‘ spoils system ’ has taken its place, an 
inefficient and disorganised Civil Service has been the inevitable result and 
corruption has been rampant. In America a Civil Service Commission has 
been constituted to control recruitment of the Services, but, for the purposes 
of India, it is from the Dominions of the British Empire that more relevant 
and useful lessons can perhaps be drawn. Canada, Australia and South 
Africa now possess Public or Civil Services Acts regulating the position and 
control of the Public Services, and a common feature of them all is th( 
constitution of a Public Service Commission, to which the duty of administer 
ing the Acts is entrusted. It was this need which the framers of the Govern 
ment of India Act had in m i nd when they made provision in section 96C foi 
the establishment of a Public Service Commission to discharge ‘ in regard tc 
recruitment and control of the Public Services in India such functions aj 
may be assigned thereto by rules made by the Secretary of State ir 
Council.’ ”t 

Constitution and Functions of Central Public Service 

Commission. 

33 / . On the recommendation of the Lee Commission a Central 

Public Service Commission was set up in 1926 for the All-India 

See para. 299 of Vol. 1. -f Commission Eeport, para. 24. 
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and the higher central services. Its constitution and functions 

are laid down in statutory rules. . . x j- 

In accordance with section 96G of the Government of India 
Act, its members are appointed by the Secretary of State in 
Council for a term of five years and cannot be removed before 
the expiry of their term except by his order. The Chairman is 
not ehgible on vacating his office to hold any other post under 
the Crown in India, of the five members must have been 

in the service of the Crown in India for at least ten years. 

The Commission advises the Government of India on all re- 
cruitment questions; it conducts all competitive examinations 
held in India for the services concerned and arranges the 
candidates in order of merit. When recruitment is made by 
selection it considers the applications, interviews the candidates 
and submits to Government a list of them in order of preference. 
When promotions are made from a provincial to a’n All-India 
service it considers the claims of the candidates nominated and 
advises the Governor-General in Council whether their qualifica- 
tions are sufficient and whether the}' have the character and 
ability required for the service to which it is proposed to appoint 
them ; and finally it arranges them in order of preference. 

The functions of the Commission extend primarily to the All- 
India services and the higher central services, but the statutory 
rules provide that it may recruit for provincial services if the 
provincial Governments wish it to do so. Provincial Govern- 
ments have not, however, made use of the Commission for pro- 
vincial recruitment. 

Members of the All-India services have certain statutory rights 
of appeal to the Governor-General in Council and to the Secretary 
of State in Council, e.g., they may appeal against an order of 
the provincial Government involving reduction to a lower post, 
the withholding of promotion, or suspension from office. Before 
the Governor-General in Council considers any such appeal he 
must consult the Public Service Commission in regard to the 
order to be passed on it. In the same way, before he transmits 
appeals to the Secretary of State, he must, unless he has had 
it at an earlier stage, take the opinion of the Commission. 

Certain conventions have been estalilished which add to the 
weight of the Commission’s findings. We are informed that in 
no single instance has the Government of India acted contrary 
to the advice of the Commission in making appointments. It 
may, however, require the Commission to select candidates with 
particular qualifications, or from a particular community. In 
regard to the Commission’s quasi-judicial consideration of 
appeals, it has been established that, though the advice of the 
Commission is not formally binding on the Government of India, 
it shall be accepted save in exceptional circumstances. 

Public Service Commissions for the Provinces. 

338. The Lee Commission refrained from recommending the 
extension of the Central Public Service Commission’s control to 
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the provincial services^ for it recognised that any such proposal 
would be unacceptable to the provinces. But it was concerned 
for the security of the provincial services and recommended 
that the provinces themselves should pass Public Service Acts 
to regulate recruitment and reduce the risk of political inter- 
ference. The only province which has legislated is Madras, 
where a Public Sendee Commission Act was passed in 1929. 

This Act is framed on the lines of the statutory rules for the 
Central Commission. Members are appointed, and may be 
removed from office, by the Governor in Council. An order of 
removal requires the personal concurrence of the Governor. A 
member on appointment is required to give an undeilaking that 
he will not during or after his service on the Commission accept 
any other office under the Crown in India except an appointment 
on the Central Public Service Commission, or the office of Chah- 
man of the Madras Commission itself. The functions of the 
Commission do not of course extend to the members of the All- 
India Services employed in the Madras Presidency, who are still 
the concern of the Central Commission. The Madras Commission 
is concerned with the provincial and subordinate services and in 
regard to then- recruitment and discipline its functions are similar 
to those of the Central Commission in relation to the All-India 
services. It is specifically laid down that the Commission shall 
observe any rules made by the Madras Government regarding 
the constitution of, or recruitment to, any provincial or sub- 
ordinate service. 


Our Proposals. 

339. We have no doubt of the necessity for the establishment 
of jirovincial Public Service Commissions if an efficient and 
loyal public service is to be maintained. The existing constitu- 
tional structure secures to the Governor wide powers to discharge 
the responsibility placed upon him by his Instrument of 
Instructions for safeguarding the interests of the services. 
Even so the Lee Commission thought it necessary to recom- 
mend that fiu’ther protection should be given by means of 
Public Service Acts. We take the same view. The establish- 
ment of Public Service Commissions in the provinces will have 
advantages from the point of yiew of Ministers themselves. 
They should be freed from the technical work of recruitment, 
which is no part of a Minister’s duties, and even more important, 
they should not be exposed to the charge, however ill founded, 
of using their position to promote family or communal interests 
at the exiiense of the efficiencj', or the just administration, of 
the services. We doubt if Indian Ministers alw^ays realise 
how seldom a Minister in England has anything to do with the 
selection or promotion of the personnel in his department. We 
are sure that they will welcome the removal from them of 
responsibility for appointments and for the examination of 


THE FDTUEE OF THE SERVICES. 


297 


service appeals ; for it will relieve them from embarrassing 
demands from their supporters and will set them free to devote 
themselves to more appropriate and more important duties. 

The protection of the services from political influences is an 
essential condition of the constitutional advances we recommend. 
With that object, provision should be made in the Government 
of India Act that, if any provincial council does not pass within 
a prescribed time an act for the establishment of a Public 
Service Commission, with a constitution and functions approved 
by the Secretary of State in Council, the provincial Government 
shall be required (1) to conduct its recruitment through the 
agency of the 'Central Public Service Commission; (2) to sub- 
mit appeals from members of the provincial and subordinate 
services to the same body ; and (3) to accept and apply the 
same conventions in regard to the Commission’s recommenda- 
tions as are accepted by the Government of India. 

If the provincial Public Service Commissions are to serve 
effectively the purpose for which we desire to see them estab- 
lished, their members must be completely removed from political 
influence. In order to secure this no further employment under 
the Crown in India should be open to them except higher office 
in the Commission itself or an appointment on the Central 
Commission. In the second place, they must be appointed by 
an authority independent of all party interests and they should 
not be removable from office except by the same authority. 
We think it essential therefore that the appointing authority 
should be not the Government but the Governor, and that in 
making the appointment he should have power to act other- 
wise than in accordance with the advice of his Ministers. 
Lastly, the provincial Governments should undertake to observe 
the same conventions in relation to the findings of the Com- 
mission as are observed by the Government of India in its 
dealings with the Central Commission. It would be open to 
the provincial Government to requu-e the Commission to select 
candidates with particular quahfications or from a particular 
community : but the Commission should be strong enough and 
independent enough to secure that the standards of qualification 
for the public service are not lowered thereby. 

We recognise that the cost of Public Service Commissions 
may be a not inconsiderable burden upon the revenues of the 
lesser provinces, and that it may be difficult to find sufficient 
work in a small province to occupy the time of the Commission. 
We should see no objection to two or more provinces using a 
joint Public Service Commission, provided that the obligation 
to make use of it were established by statute in each province. 
It would always be open of course to a province, under the 
statutor)'^ provision which we have recommended, to use the 
Central Public Service Commission until circumstances justified 
the setting up of a provincial Commission. 


298 


PAET IS. 


Recruitment of Anglo-Indians. 

340. We have one observation to make in regard to recruit- 
ment the Central Government. In our first volume we have 
described the peculiar position of the Anglo-Indian community 
and its economic difficulties.^ Its dependence upon employment 
under the Central Government is due not only to its aptitude 
and capacity but to the pohcy of Government in the past. We 
suggest, therefore, that some special consideration should be 
shown to the community in recruiting for the central services 
with which it has a traditional connexion. 


* Vol. I, Pt. I, Ch. 3. 
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PART. X.-THE HIGH COURTS. 

The Present Contrast in Administrative Arrangements. 

341. We have already pointed out (Volume 1, Part IV, Chap- 
ter 3, paragraph 329) that the position of the High Court at 
-Calcutta differs from that of other High Courts. Generally 
speaking, the same administrative functions are, in all pro- 
vinces, entrusted to the High Com-t and to the Executive re- 
spectively, whether by Statute or by Letters Patent. A differ- 
ence arises, however, in regard to the selection of the particular 
executive authority which is to exercise the functions assigned 
to the Executive. In Bengal certain important functions in- 
volving control over the High Court, which have in other pro- 
vinces been committed to the Governor in Council, have been 
entrusted to the Governor-General in Council. In other words, 
the High Com't of Calcutta is under the Government of India 
for some administrative purposes. All the other High Courts 
are, for administrative purposes, under their respective provin- 
cial Governments. 

Uniformity of Treatment Desirable. 

342. This disparity of treatment is due to historic causes and, 
apart from these, the only reason that could be given for treat- 
ing the High Court at Calcutta differently is that it exercises 
jurisdiction over Assam as well as Bengal, and, therefore, could 
not, for administrative purposes, be put in relation to a single 
provincial Government. But that is no reason why the anomaly 
should not be removed by putting all the other High Courts 
(including the Chief Court of Oudh and the Courts of the Judi- 
cial Commissioners of the Central Provinces and of Sind) under 
the administrative control of the Central Government. There is 
reason to believe that this would carry out the real intention of 
the Eeetham Committee which advised on the division of func- 
tions between Centre and province in 1919, and that the present 
position was brought about by a misconception in drafting. All 
High Courts would thus be in the same position. Representa- 
tions were made to the Commission from several sources in 
favour of this change, and we think it should be made. It is 
necessary, however, to go into the matter more closely, for it 
would not be satisfactory simply to reproduce, in the case -of the 
other High Courts, the present position in Bengal. A further 
change will be found to be needed for all High Courts alike, and 
this we must proceed to explain. 

343. Before going further, however, we had better make it 
clear that the control over High Courts, of which we have spoken, 
has nothing to do with their judicial functions. Permanent 
judges are appointed by His Majesty; and “ additional ” judges, 
when such are needed owing to arrears of work, are appointed 
by the Governor-General in Council for a period not exceeding 
two years. Judicial salaries (which are non-votable) at present 
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come in all cases from provincial funds. Assam makes a contri- 
bution in respect of the cost of the High Com't in Bengal, There 
is, therefore, no difference between one province and another 
down to this point. Temporary vacancies, however, at Calcutta 
are filled by the Central Government; elsewhere by the pro- 
vincial Government. 

Nature of Administrative Control over High Courts. 

344. But apart from judicial work, the organisation of every 
High Com-t involves matters of administration for which some 
executive authority is naturally and properly responsible. You 
cannot have the administration connected with a High Court 
carried on solely by High Court Judges, any more than you can 
have the administration connected with a Statutory Commission 
earned on solely by members of the Commission. There must 
be, in both cases, under various heads, provision made for staff 
and accommodation and other matters, and the difference between 
the Calcutta High Court and the rest consists in this that, inso- 
far as these matters are questions to be decided by executive 
authority, the authority in the one case is the Government of 
India, and the authority in the remaining cases is the Govern- 
ment of the province. But the further point arises that, while the 
executive authority that gives the decision is different, the ex- 
penses involved in carrying out the decision are in all cases 
charged on provincial funds and come up to be voted by the pro- 
vincial council. Hence, in the case of Calcutta, the curious 
result emerges that a department in Delhi orders certain things 
to be done and a legislate in Calcutta is called upon to pay for 
them, or rather to vote that they shall be paid out of provincial 
funds. The Chief Justice of Bengal (Sir George Rankin) put 
the point thus in his evidence before us when he said ; — 

“ The High Court of Bombay, for example, not only has its charges 
borne upon provincial funds, but the Government of Bombay has the 
administrative control of the High Court of Bombay. It both pays the 
piper and calls theitune. In Calcutta, the administrative control of the 
High Court is vested in the Government of India, but the Government of 
Bengal has to find the money. We have a triangular system by -vrliich, to 
some extent, the Government of India administers and the Government of 
Bengal pays.” 

The Argument for Central Control. 

345. While, therefore, we propose that all High Courts alike 
should, for administrative pm-poses, be put under the Govern- 
ment of India, we do not mean that the situation now existing 
in Calcutta should be perpetuated and extended. We recommend 
that the charges of all High Courts should be put upon central 
revenues, and that the administrative control of all High Courts 
should be exercised by the Government of India and not by the 
provincial Governments. Let us give an illustration of the differ- 
ence which this would make. Under the present system, if the 
Chief Justice of the Calcutta High Court writes to the Govern- 
ment of India to say that he needs the services of an extra 
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Assistant Registrar, the Government of India, if it sees no valid 
objection, forwards the application to the Government of Bengal 
for remarks. The Government of Bengal has no responsibility 
for seeing that the High Court is properly administered or that 
its staff is not overworked ; but, on the other hand, if the appli- 
cation is recommended by the Government of Bengal to be 
gi'anted, it is the Government of Bengal that ■will have to find the 
money. It seems to us that such a system cannot be regarded 
as satisfactory, and we were informed that the objection to it 
was felt both by the judiciary and by the executive concerned. 

High Court Expenses to be Borne on Central Funds. 

346. The solution which we put forward is that the admini- 
strative expenses of all High Courts (including the Chief 
Court of Oudh and the Courts of the Judicial Commissioners 
of the Central Provinces and Sind) should be borne on central 
funds. It may be thought that the question whether judicial 
salaries should be transferred is of less practical importance, 
since these salaries are in any case non-votable, and thus the 
matter, however decided, is merely one for financial adjustment. 
But we consider that the proper course is to place these salaries 
also upon central funds. Additional judges, as we have already 
pointed out, are in all cases appointed by the Central Govern- 
ment and we think that the appointment of temporary judges 
should be made by the Governor-General, but only after consult- 
ing the provincial Governor. 

Consequential Adjustments. 

347. The course we have recommended seems to us the best 
way of getting rid of the anomaly to which we have referred. 
If the readjustment of provincial boimdaries results in the 
carvung out of additional provinces, other cases may arise in 
which one High Court ought to serve more than one provincial 
area and oui’ solution prevents fresh difficulty arising from this 
cause. It involves no denial of the principles of provincial self- 
government, for, of course, the Hig^li Court, whether in Calcutta 
or elsewhere, in carr3ung on its jfidicial work is entirely in- 
dependent of the Executive, whether provincial or central, and 
is equally outside the range of criticism by the legislatures. We 
by no means intend that the functions of the Executive, in con- 
nection ■with the administration of the subordinate judiciary of 
the pro^vince, should be taken from it or transferred to' the 
Central Government, and to this point we shall refer later. 
First, however, the objection has to be met that, since “ judicial 
stamps ” is a source of provincial revenue, the fund fed from this 
source should be that out of which the administrative and other 
expenses of the High Court should be paid. It would not be 
a satisfactory arrangement to leave central funds to pay for the 
High Courts, while provincial funds get the benefit of the 
revenue which they produce. This point should be met, we 
consider, by making High Court fees a source of central 
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revenue. Much the more important part of the proceeds of 
judicial stamps arises in connection with Courts of subordinate 
jurisdiction, and this head of revenue would remain provincial. 
So the adjustment will not seriouslj'' affect the working out of 
Mr. Layton’s general financial scheme, and we are informed 
that there ought to be no difficulty in making the distinction in 
practice. 

Relations between High Court and Provincial Executive. 

348. The other objection which is felt in some quarters to the 
adoption of the suggestion that the High Courts should be 
centralised is that this arrangement might remove the High 
Court judges too far from the provincial Government, and that 
there are good practical reasons why a closer connection should 
be maintained. Judges of the High Court, for example, have 
important work to do in connection with the provincial 
Executive: they are not infrequently consulted on the drafting 
of Bills or on projects of provincial legislation. We are not 
offering any criticism of this practice, provided that it does not 
interfere with the due discharge of a High Court judge’s primary 
work, but we do not see anj”^ reason for supposing that this 
assistance, which may often have the advantage of keeping 
the judge in touch with the conditions of his province as well 
as providing the provincial Executive with slrilled and impar- 
tial advice, would cease to be forthcoming. A further point 
which arises is whether the work done by the High Court in 
connection with the appointment, promotion or dismissal of the 
subordinate judiciary and its general supervision over the Courts 
of the province can be equally well discharged, if the present 
relation between a High iCourt and the Government of its 
province is varied in the way we suggest. The duties to which 
we have jnst referred do not take quite the same form in every 
province. In Madras and Burma the High Court actually 
appoints some of the subordinate judiciary, in other provinces 
it takes part in advising the provincial Executive on such 
matters, or in reporting to them on the subject. In all pro- 
vinces, it supervises the lower courts. Whatever the exact 
arrangement may be, it is no doubt felt to be convenient for 
the executive authority charged with the administration of 
justice in the province to be in close relation with High Court 
judges. Local conditions have to be taken into account, but 
here again the changes we are recommending should not 
affect the easy working of the system we have just described. 
It does not do so, we believe, under existing conditions in 
Bengal. 

Justification for Proposed Changes. 

349. We consider, therefore, in spite of these and other objec- 
tions which may be raised, that the changes we have proposed 
should now be made. There is no possible justification for 
keeping up two systems, side by side, in British India in such 
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a matter. The importance of maintaining the complete inde- 
pendence of the High Court Bench, not only in respect of 
private litigation but in connection with controversies in which 
the local administration may be involved, is overwhelming. 
Some adjustments of detail are involved; for instance, High 
Courts should communicate with the Central G-overnment 
direct, without the necessity of going through the channel of 
a department in the provincial Executive. This change will 
simplify and accelerate business, and remove any risk of local 
political influence, or obstruction, without affecting the object 
aimed at by our proposal. It may be said that the provincial 
Government, wliich is on the spot, is in a better position to 
decide whether the requmements put forward by a High Court 
are justified and that, if these things are left to the Govern- 
ment of India to determine, the interests of economy 
may suffer. But since those who authorise the expenditure will 
be responsible for finding the money, a check upon extravagance 
is provided, and there seems no reason why the Government of 
India should not, in this case as in other cases in which it has 
to consider requests for additional outlay on matters which it 
controls in the provinces, be represented by a local agency or 
provide itself with authoritative local advice. 
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PART XI.-THE RELATIONS BETWEEN THE HOME 
AND THE INDIAN GOVERNMENTS. 

The Secretary of State and the Provinces. 

350. The Secretary of State for India is the agent through 
whom -Parhament maintains its control over the government 
of India, and keeps itself informed of everything that concerns 
its responsibility in that regard ; and the powers conferred upon 
him by the Government of India Act determine the limits 
within which the control of Parliament is, or could be, exer- 
cised. The proposals we have made in Part II of this volume 
for the extension of the field within which responsibility for 
the government of British India rests upon elected Indian legis- 
latures involve a corresponding restriction of the control of 
Parhament. We have now to consider what modifications in the 
statutory powers of the Secretary of State are required to give 
effect to the changes. 

In the Governors’ provinces we have proposed that the 
administration of the whole provincial field should be entrusted 
to Governments responsible to provincial legislatures. It 
follows that it should no longer be open to the Secretary of 
State to issue orders on matters which are of no concern outside 
the province itself, other than the limited class in regard to 
which special powers are reserved to the Governor. But he 
should still be authorised to require the provincial Govern- 
ments to furnish such information as he thinks necessary. If 
the constitution broke down in any province, the responsibility 
for its government would again fall upon Parliament, and it is 
essential that the Secretarj' of State should be able to keep 
himself fully informed of everything that may concern this 
ultimate responsibility of Parliament. 

The Secretary of State and the Centre. • 

351. The position is different in regard to the Central Govern- 
ment. We have not recommended that the Government of 
India should at present be responsible to the Indian Legisla- 
ture. It must, therefore, remain responsible to Parliament; 
and the Governor-General and the Governor-General in Council 
must continue to be subject, as at present, to the orders of the 
Secretary of State. 

But the constitutional subordination of the Government of 
India to the Secretary of State is consistent with a wide" dele- 
gation of powers to the former. In the region of ordinary 
administration, where the extent of delegated powers can often 
be conveniently expressed in terms of expenditure, there is a 
tendency for the limits of the Government of India’s powers to^ 
be raised. It ought to be recognised everywhere that nothing is 
gained by examining in detail in Whitehall proposals which 
have already been worked out by departments in India which 
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are in much closer touch' with the facts. How far it is possible 
to give the Government of India a greater freedom of action in 
matters which cannot be brought under rule depends very largely 
on the attitude of Parliament. If it is likely to intervene by 
question or othervvse in any matter, it is incumbent on the 
Government of India not only to keep the Secretary of State 
continuously and closely informed about it, but to take his 
orders before decisions are made ; for he may be held responsible 
for them in Parliament, On the other hand, in so far as 
Parliament refrains from intervention in a particular field, the 
scope of possible delegation by the Secretary of State is 
extended. 


Delegation by Convention. 

352. The “ fiscal convention ” of w’hich an account has been 
given in our first volume f exemplifies delegation of another 
kind. Here the Secretary of State has bound himself not to 
interfere if the Government of India and the Assembly are 
agreed upon* a particular policy. We do not suggest any modi- 
fication of the convention itself. But the assumption underlying 
such delegation is that the Government of India’s approval of 
the course proposed is arrived at independently of the views 
of the Assembly; and that it takes account of all Indian 
interests and not merely those for winch a majority of the 
Assembly speak. But we regard it as inevitable that the 
Government of India will in the future become more and moi-e 
responsive to the views of the Legislature. In so far as this 
is true the Government’s approval of policies like that covered 
by the fiscal convention ceases to be. the result of an indepen- 
dent examination ; and to this extent its power to resist the 
view of the Assembly decreases. Moreover, the influence of 
the Assembly on the Government of India must be greater in 
any matter upon which the Secretary of State, as representing 
Parliament, has undertaken not to press his view. 

It rna}”^ be that fields of administration can be mapped out, 
m which it can be said with confidence that no question will 
ai’ise upon which His Majesty’s Government would feel bound 
to reserve to itself the final decision, notwithstanding the agree- 
ment of the Government of India and the Indian Legislature. 
We cannot ourselves suggest one and are, therefore, unable 
to recommend any extension of the principles of the “ fiscal 
convention.” 

) ^ Lelegation of power to the Executive in India is necessary 
m the interests of administration, and would be even if no 
reforms had been introduced. But delegation by ” conven- 
tion ” with the purpose, of transferring responsibility in some 
measure to the Legislature raises different issues. The criterion 
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should be, not whether an authority subordinate to the Secre- 
tary of State is in agreement with the Legislature ; but 
whether the interests at stake are of such a character that His 
Majesty’s Government could w'aive or suspend its constitutional 
rif^lit to make tlie final decision. On this view the decision 
whether the will of the Indian Legislature is to prevail is one 
for the Secretary of State, or if need be for His Majesty’s 
Government, to take, after giving the fullest weight to the 
views of the Government of India, and before the proposal is 
put to the Legislatui’e. A convention which sets the Govern- 
ment of India and the Legislature in opposition to the Secre- 
tary o£ State is constitutionally unsound and can only weaken 
the Government of India in the end. 

We think it desirable, in any case, that any extension of 
the principle of the “ fiscal convention ” should only be made 
with the approval by Eesolution of both Houses of Parliament. 

The Present Council of India. 

353. We now pass from the powers of the Secretary of State 
to consider the future of his Council. There is a strong body of 
opinion in India which regards the Secretary of State’s Council 
as a reactionarj^ body which has stood in the way of constitutional 
advance. On the other hand w^e have had witnesses who recom- 
mended its abolition on the ground that it was never consulted 
by the Secretary of State on any matter of constitutional 
moment. However that may be, it is certain that since the pass- 
ing of the Act of 1919 the Secretary of State has been under no 
obligation to submit for the consideration 'of his Council, or even 
for its information, any matter falling outside a limited number 
of classes, of which expenditure from Indian revenues and the 
rules governing the conditions of service of civil officials are the 
chief. We are satisfied that the Council as at present con- 
stituted could not, outside this range, oppose effectively any 
policy that has the approval of the Secretary of State. 

354. The Joint Select Committee in recommending the reten- 
tion of the Secretary of State’s Council in 1919 took the view that 
it w’ould be absolutely necessary, at any rate for some time to 
come, that the Secretary of State should be advised by persons of 
Indian experience; “ if no such Council existed, the Secretary of 
State would have to form an informal one if not a formal one.” 
The arguments that weighed with it still hold good. There 
v'ill rest upon the Secretaiy of State a very heavy responsibility, 
for he will still be answerable to Parliament for fundament- 
ally important matters administered by the Government of India. 
We intend this responsibility to be a real one and in our view, 
it is essential that there should be a body of experts to whom 
the Secretaiy of State can have recourse for advice and 
information. . 

We recogni.se, and every Secretary of State would recognise, 
that his principal adviser is the Government of India. But the 
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Govei’Dment of India’s despatches, however full they may be, 
must necessarily assume a knowledge of Indian conditions which 
a Secretary of State cannot as a rule be expected to possess. 

Proposed Changes. 

355. The advisory Council which we contemplate need 
not, we think, be as large as the present Council. 
Subject to what is said in paragraphs 366 and 367 
below it must rest with the Secretary of State to 
decide at his discretion the matters upon which he will consult 
it, and this should be made clear in the Statute. We attach 

.•^reat im 2 iortance to securing that the members appointed from 
India, whether they are officials or non-officials should have 
recent experience of the country. The Government of India 
Act permits the appointment of a member who has left India 
five years before. The practice has been to appoint members 
within a few months of their leaving India; but the matter 
should be put beyond question, and we recommend that the 
interval between leaving India and appointment to the Council 
should not exceed one year. The tenure of the appointment is 
five years but the Secretary of State may for reasons of public 
advantage reappoint for a further term of five years. We recom- 
mend that no member appointed on account of his Indian ex- 
perience should be eligible for re-appointment. 

Protection of the Services. 

356. The functions of the Council which we contemplate would 
be essentially advisory. But we have to consider whether there 
are reasons for retaining for some time longer any of the in- 
dependent powers which the Council at present exercises. 

In one class of question we think it is necessary to maintain 
its existing powers. Under section 96E of the Act the rules 
governing the conditions upon which civil officials are employed 
can only be made with the concurrence of a majority of votes at 
a meeting of the Council. For reasons which we have explained 
in Part IX we consider it absolutely essential to reassure officers 
in regard to their position under the new constitution and this 
can best be done by maintaining the control of the Council over 
service conditions. We assume that the Council will in the 
future as in the past contain distinguished ex-officials whom the 
general body of officers would regard as adequately represent- 
ing their interests. 

Control over Non-Votable Expenditure. 

357. The question remains whether the Council should retain 
the power to veto expenditure given by section 21 of the Act. 
Provincial expenditure will be mainly votable and will be subject 
to the control of the provincial council. It would be contrary to 
the principles of our proposals for the Secretary of State’s 
Council to exercise any control over such expenditure. 

69973(2) L 2 
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More than half of the expenditure of the Central Government 
is subject to the vote and scrutiny of the Assembly. We see no 
advantage in retaining the veto of the Council heref. l\on- 
votnble central expenditure consists mainly of debt and defence 
cliarges. Much of it is of a routine kind, for example the stand- 
inff charges for the pay and rations of the forces. But from 
time to time decisions have to be taken on proposals which 
involve new expenditure on a large scale. The mechanisation 
of army transport may be in question, or, even more important 
from the present point of view, the allocation between the 
Home and Indian revenues of charges for the training or the 
pensions of British troops who have served in both countries. 
Since the Assembly does not bear the responsibility for the 
adequacy of the defence of India, the control of military finance 
could not be transferred to it, nor could we recommend placing 
this financial responsibility upon the Secretary of State alone, 
for we are satisfied that it would materially wealren his power 
to safeguard the interests of India, against claims by departments 
of the Home Government. The onlj? course open at present is 
to preserve the veto of the Secretary of State’s Council over 
expenditure from the revenues of India which is non-votable. 

The Future Treatment of Military Expenditure. 

358. We have suggested however in Part V that the Imperial 
Government might undertake the responsibility for the defence 
of India in return for an annual payment by India fixed for 
a terra of years. If the suggestion is adopted, the need for 
financial control by the Council so far as military expenditure 
is concerned will disappear; for India’s liability would be dis- 
charged by the annual payment and any question of detailed 
financial control (for example, in the interests of economy) would 
be one for the Imperial authorities. It might be possible to 
frame the agreement in such a way that its principles would be 
settled for an indefinite period. In this case the only questions 
that would arise from time to time would be concerned with 
adjustments of India’s payments in respect of variations in the 
level of prices and similar matters : and it might be provided 
that these should be referred to an independent tribunal for 
settlement. If such an agreement were possible the continuous 
control of the Secretary of State’s Council over military expen- 
diture would not be required and there would be little advantage 

in retaining it for other non-votable expenditure. 

* 

359. It may be however that the agreement entered into by 
the two Governments in the first instance will be less compre- 
hensive than that suggested above and that its renewal will 
turn on considerations of policy. In this case it will be neces- 
sary to depend once more upon the financial veto of Council 
to safeguard the interests of India. It is possible too that as 


t The Governor-General’s power to restore a demand which has been 
rejected by the Assembly would not, of course, be affected. 
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iu ths past the differences between the two G-overnments may 
be so great as to delay a settlement unduly. ^A^e have con- 
sidered whether, having regard to the constitutional position 
of the Secretary of State’s Council, provision can be made for 
the settlement of any such dispute. Where the differences 
turn solely upon such matters as the cost of the training of a 
British recruit we see no difficulty; we should not expect a 
deadlock to occur in such cases, and if it did, it would not be 
difficult to set_ up an independent tribunal whose finding could 
be accepted by both parties. But where questions of high 
policy enter into the dispute, no “ independent ” tribunal 
would be competent to adjudicate. There appears to us to be 
no alternative in such cases to negotiation between the two 
Governments themselves. 

India OfBce Staff. 

360 . We are not in a position to judge how far our recom- 
mendations will affect the personnel of the India Office. But 
if material reductions iu the India Office staff should result from 
them, we think that consideration should be given to the ques- 
tion of granting special compensation to civil servants for whom 
equivalent emplo 3 'ment cannot be provided elsewhere. The 
ordinary rules regulating the pensions of I’etrenched civil ser- 
vants do not seem to us to be appropriate to officers whose 
careers have been terminated as a result of changes in high 
policy. This was recognised when special provision was made 
in the Government of Ireland Act, 1920, for civil servants 
required to retire prematurely. 


THE HIGH COMMISSIONER FOR INDIA. 

361. The High Commissioner for India is not subject to the 
orders of the Secretaiy of State nor is his estabhshment part of 
the India Office. His appointment was created under Section 
29A of the Government of India Act. The Order in Council 
under that section transferred to him agency functions on behalf 
of the Central and provincial Governments in India, which 
had previously been discharged by the India Office, An 
important branch of his duties is the purchase of Govern- 
ment stores. We have explained in our first volumef that the 
Governments in India, in agreement with their legislatures, are 
now free by “ convention ” from the control of the Secretary of 
State as regards the policy adopted in regard to the purchase of 
stores, other than military stores. The High Commissioner also 
recruits such personnel as the provincial Governments draw 
from this country. In addition, he recruits personnel for the 
Government of India, but his functions in this regard do not 


t Vol. I, para. 269. 
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extend to the All-India Services, which are recruited by the India 
Office. 

The services of the High Commissioner have often been 
utihsed to represent India on important international confer- 
ences. In particular, the present holder of the office. Sir AtuI 
Chatterjee, K.C.I.E., has been leader of the Government group 
of the Indian delegation to the International Labour Conference ; 
and he represents India on the governing body of the Inter- 
national Labour Organisation. He has also held the dis- 
tinguished position of President of the Conference. 

As we have stated in paragraph 350 above, our proposals for 
the provinces involve the withdrawal from the Secretary of State 
of control over the provincial Governments except within a 
limited field. The High Commissioner therefore, as the agent 
of those Governments, will no longer be subject even indirectly 
to decisions by the Secretary of State or the Government of 
India. In particular, in so far as the provinces are concerned, 
the an-angement referred to above as regards the determipation 
of policy in the matter of the purchase of stores will no longer 
be based on a “ convention ” but will rest upon statutory devolu-, 
tion of authority. 

Otherwise the position of the High Commissioner is not affected 
by our proposals. The extent to which delegation of functions 
to him is possible and expedient is, of course, an important 
question ; but it is a question of policy and not of constitutional 
structure and we therefore abstain from making any recom- 
mendations. 
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PART XII.-GENERAL SURVEY AND CONCLUSION. 

302. We biiyo now reached the end of our task. By the 
terms of our Warrant of Appointment, and by the provisions of 
the section on which it was based, we have been required to 
survey tlie working of tlie existing system of government in 
British India and to make recommendations for its amendment. 
In particular, wo arc directed to report ‘‘ as to whether and to 
what extent it is desirable to establish the principle of responsible 
government, or to extend, modify, or restrict the degree of re- 
sjwnsible government ” now existing. The previous parts 
of this volume give our detailed and considered answer 
to these questions. But we realise how difficult it is, 
in dealing with matters so various and complicated, to 
present to those who may not be experts on the 
subject of the Indian constitutionj a clear picture of the main 
constitutional re.sults which would be achieved if our suggestions 
were incorporated into the existing system. We propose, there- 
fore, in this final chapter to point out the more imjxirtant of the 
changes which we recommend. What follows must not be 
treated as a .summary of this volume, for not only is it impossible 
in a brief survey to cover all its contents, but a bald statement 
of conclusions would tend to mislead if it were not accom- 
panied by a consideration of the arguments which have led us 
to reach them. We shall, therefore, add, at each point which 
we are going to mention, the necessary references to earlier 
portions of our Report. 

The Scope of our Proposals. 

363. British India at present has a constitution, based for the 
most part on the Government of India Act, which includes 
(1) a Central Executive — the Governor-General in Council ; and 
a Central Legislature — the Council of State and Legislative 
Assembly : and (2) nine Provincial Governments, each associated 
with a Provincial Council, and covering betw'een them 97 per 
cent, of the whole area. The balance is represented by the 
North-West Frontier Province and other minor administrations. 
Our proposals touch every part of this constitution. We will 
venture to repeat words which we used in the first paragraph of 
our former volume, when we wrote that we were entering upon 
our task “ upon the basis and assumption that the goal defined 
by Mr. Montagu represents the accepted policy to be pursued, 
and that the only proposals worthy to be considered are proposals 
conceived in the spirit of the announcement of 20th August, 
1917, and inspired with the honest purpose of giving to it its due 
effect.” We have kept this principle steadily in mind throughout 
the whole of our deliberations, and our lecommendations are 
based upon it. 
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Outline of Provincial .Changes. 

364. In the provinces, the main consequences of adopting our 
proposals would be as follows ; — 

The boundary now set up between departments of which Indian 
hlinisters may take charge and departments from which they 
are excluded will be removed, and thus dyarchy will terminate.* 

The conduct of provincial administration as a whole will rest 
with a provincial Cabinet, the members of which will be chosen 
by the Governor. These Ministers, whether elected members 
of the legislatui*e or not, will have joint responsibility for action 
and policy. The constitution of the provincial Cabinet will be 
elastic and, where and when the Governor considers it necessary, 
it will contain an official element.* 

The powers of the Governor for certain essential purposes, 
such as the protection of minorities, and of the civil service, 
will be defined, and will be exercised within the limits and under 
the conditions we have described, f 

Full powers of intervention in the event of a breakdown will 
remain in the hands of the Governor, subject to the direction of 
the Governor-General. + 

The Provincial Legislatures will be based upon a widened 
franchise — the extension we propose would treble the electorate 
and would include the admission of a larger number of women 
voters, § 

Certain important minorities will be adequately protected by 
the continuance of communal electorates unless and until agree- 
ment can be reached upon a better method, || 

The Depressed Classes will get representation by reservation 
of seats^ii 

The Legislatures will be enlarged, and the constituencies 
reduced to a more manageable size. The Provincial Councils 
instead of being, as at present, purely legislative bodies, wdli 
acquh'e certain powers of recasting theh own representative 
system, so that each province may advance to self-government 
on lines which are found to be best suited for its individual 
needs, subject always to securing that the vote of the majority 
shall not introduce constitutional changes which would prejudice 
minority rights.** 

The provinces will be provided with enlarged financial 
resources. 1 1 

As for pm^^lncial areas, the question whether some redistribu- 
tion is desirable will at once be taken up ; such cases as those 
of Sind and the Oriya-speaking peoples will be the first to be 
considered.! 1 

* Part, n., Ch. 1. id. para. 50. f id. para. 65. 

§ Part II., Ch. 3. H Part n., Ch. 2., paras. 69-76. 

^ id. paras. 78-80. ** Part U.. Ch. 2, paras. 68 and 94/5. 

It Paras. 158-163 and 188. i± Part n., Ch. I., para. 38. 
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Burma, which is admittedly not a natural part of British 
India, will be separated forthwith. Provision must be made 
without delay for framing its future constitution.'" 

The administered areas of the North-West Frontier Province 
will now receive an advance in constitutional status represented 
by the creation of a local legislature, wuth powers which we have 
described. Both it and Baluchistan will acquire the right to 
representation at the Centre.! 

The compHcated and interlacing systems of administration of 
the Backward Tracts will be revised, and such parts of these as 
remain excluded areas wall come under the charge of the central 
• administration. J 

Modifications at the Centre. 

365. We now pass to the Centre. 

The Legislatii^e Assembly, w'hich should be called the 
“ Federal Assembly,” wall be reconstituted on the basis of the 
representation of the Provinces and other areas in British India 
according to population. Members representing Governors’ 
Provinces wall be elected by the Provincial Councils by the 
method of proportional representation, which will ensure that 
members belonging . to minority communities will be included 
in sufficient numbers in the Federal Assembly. Members will 
be returned from the North-West Frontier Province and other 
areas outside the Governors’ Provinces by methods appropriate 
to each case. The official members of the Federal Assembly 
will consist of such members of the Governor-General’s Council 
as sit in the Low'er House, together wdth tw'elve other nominated 
officials, § 

The Council of State wall continue with its existing functions 
as a body of elected and nominated members chosen in the 
same proportions as at present. Its members, who must have 
high qualifications, will, so far as they are elected, be chosen by 
indirect election carried out by provincial Second Chambers if 
such bodies are constituted, or, failing this,- by the Provincial 
Councils.il 

The existing legislative and financial powers of the two 
Chambers of the Central Legislature wall remain as at present, 
but the Federal Assembly will also have the special function of 
voting certain indirect taxes, collected by a cdntral agency, the 
net proceeds of which will fall into a Provincial Fund for the 
-purpose of being distributed amongst the different units re- 
presented in the Federal Assembly.^ 

The Central Executive will continue to be the Governor- 
General in Council, but the Governor-General will hence- 
forward be the authority who will select and appoint his 
Executive Councillors. Existing qualifications will remain, 
but will be laid down in statutory rules made under the new 

* Part VI. t Part III., Ch. 1. t Part III., Ch. 2. 

§ Part rV., Ch. 1. 11 id. paras. 147-151. 

^ Part IV., Ch. 1, paras. 169 and 163. 
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Government of India Act, so that when occasion arises to 
modify these conditions hereafter this may be done without 
passing a new Act of Parliament, But any modification in 
the statutory' rules made for .this purpose would require to be 
laid before both Houses of Parliament and the approval of both 
Houses expressed by resolution.* 

It is proposed that among the members of the Governor- 
Generahs Council should be one whose primary function it would 
be to lead the Federal Assembly. We have made other 
suggestions relating to the composition and character of the 
Governor-General’s Council, and we propose that the Com- 
mander-in-chief should no longer be a member of it, or of the 
Central Legislature,! 

The Army. 

366. / We have suggested for consideration a method by which, 
if agreement could be reached, the obstacle which the composition 
and functions of the Army in India present to the more rapid 
development of responsible government might be removed 
through treating the defence of India as a matter which should 
fall within the responsibilities of the Governor-General, advised 
by the Commander-in-Ghief, as representing the Imperial 
authorities, instead of being part of the responsibilities of the 
Government of India in relation to the Central Legislature. + 

Civil Services, High Courts, India Office, 

367. As regards the Civil Services of India, the Security 
Services must continue to be recruited as All-India Services by 
the Secretar}' of State, and their existing rights must be main- 
tained, These Security Services include the Indian Civil 
Service and the Indian Police Service, It is a matter for con- 
sideration whether the Irrigation Service and the Forest Service 
should not be similarly recruited. The privilege of premature 
rethement will be extended, § 

The rates of Indianisation laid down by the Lee Commission 
for the Security Services will be maintained. 

In addition to the existing Public Service Commission, we 
intend that there should be established by Statute similar bodies 
covering the provincial and subordinate services in all the 
Provinces. || 

The High Courts will be centralised, and the expenses of the 
High Courts will become a central charge.^ 

As regards the India Office, the Governor-General in Council 
will remain in constitutional theory under the superintendence, 
direction and control of the Secretary of State, and the extent to 
which this control is relaxed or falls into desuetude will depend 
upon future practice, and cannot be laid down in the Statute.**' 

* Part IV., Ch. 2. f id. paras. 170-173. i Part V. § Part IX. ' 

11 id. paras. 339-340. ^ Part X. ' ** Part XI. 
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Apart from tho_ Secrotaiy of Slate’s autliority over the 
Governor-Gcuenil in Council, lie will exercise no control over 
Provincial Govcrninents, save in so far as he does so in conliec- 
lion with the exercise of special powers vested in the Governor. 

The functions and cotnposition of the Council of India will be 
modified. Its size will be reduced, and the majority of its rpem- 
bers should have the qualification of more recent Indian experi- 
ence than is required at present. The Council will exist 
primarily as an advisory body, but independent powers will con- 
tinue for (1) the control of Service conditions, and (2) the con- 
trol of non-votablc Indian expenditure. ‘ 

Indian States. 

3GS. Lastly, for the jnir^xisc of promoting the closer associa- 
tion with British India of the Indian States in matters of com- 
mon concern for India as a whole, wo propose that the new Act 
should provide that it .shall he lawful for the Crown to create 
a Council for Greater India, containing both representatives of 
the States and members representing British India. This 
Council would liavc consultative and deliberative functions in 
regard to a seliodnled list of '* matters of common concern,” 
together with such other subjects of common concern as the Vice- 
roy from time to time certifies as suitable for consideration by 
tlio Council. We refer to Part VH of this volume for a more 
detailed account of the macliinery and methods which we con- 
template, and we put forward the proposals as designed to make 
a beginning in the process which may lead to the Federation of 
Greater India. 

Conclusion. 

369; In writing this Report we have made no allusion to the 
events of tlie last few months in India. In fact, the whole of 
our principal recommendations were arrived at and unanimously 
agreed upon before these events occun'ed. We have not altered 
a line of our Re])ort on that account, for it is necessary to look 
beyond particular incidents and to take a longer view. 

Our object throughout has been to bring to the notice of the 
British Parliament and the British people such infonnation as 
■we are able to supply about the general conditions of the prob- 
lem which now awaits solution, together with our considered 
proposals. We hope, at the same time, that our Indian fellow- 
subjects, after doing us the courtesy of studying the Report as a 
whole (for isolated sentences may give to any reader a wrong 
'impression)', will find that what we have put forward has been 
written in a spirit of genuine sympathy. 

. No’ one of either race ought to be so foolish as to deny the 
greatness of the contribution which Britain has made to Indian 
progress. It is not racial prejudice, nor imperiali.stic ambition, 

♦ Port XI., paraa. 355-367. 
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nor commercial interest, which makes us say so plainly, 
a tremendous achievement to have brought to the Indian gij-- 
continent and to have applied in practice the conceptions 
impartial justice, of the rule of law, of resjnect for equal cni,, 
rights without reference to class or creed, and of a disinteiesti.il 
and incorruptible civil service. These are essential elerncnn 
in any state which is advancing towards well-ordered self-goi;®!. 
ment. In his heart, even the bitterest critic of British almmis, 
tration in India knows that India has owed these things maidj 
to Britain. But, when all this is said, it still leaves outoi 
account the condition essential to the peaceful adA^ance of Mn 
and Indian statesmanship has now a great part to play. Siiciea 
can only be achieved by sustained goodwill and co-<^f€iaroi! 
both between the great religious communities of India 
so constantly been in conflict, and between India 
For the future of India depends on the collaborati(j| 
and West, and each has much to learn from the othe: 

We have grown to understand something of the 
are inspiring the Indian national movement, and 
has taken part in working the representative inij 
Britain can fail to sympathise with the desire of oth 
for their own land a similar development. But a a 
something more than a generalisation : it has to pi 
structive scheme. We submit our Eeport in the 
may furnish materials and suggest a plan by mea; 

Indian constitutional reconstruction may be pe 
surely promoted. 
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All of which we submit for Your Majesty’s 
consideration. 


in- 


• av. j 


' John Simon, 

Chairman^ 
Burnham. . 
Stbathcona. 

Edwaed Cadog.an. 
Yernon Hartshorn. 


S. F. Stewart, 
Seoreiary. 


G-. E. Lane Fox. 
C. E. Attlee. 


London, 27th May, 1930. 
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Administrative Services, see Services. 

Agra, see United Provinces. 

Agricultural Service, Lee Commission 
recommendations, I. 268-9. 

Agriculture : 

Oo-operation, need for, II. 153. 

Council of Agricultural Research, I. 
235. 

Council of Agricultural Hesearch, II, 
153, 157-61. 

Dependence on uncertain rainfall and 
famine dangers, I. 333. 

Financial assistance from central 
funds, II. 154-5. 

Income tax, exemption from, I. 359. 
Income tax : 

Exemption from (L.), II. 239-40. 
Mecommendation for (L.), II. 239-41. 
257-277. 

Predominance of, I. 14, 332. 

System, I. 19. 

Ahoms, in Assam, I. 75. 

Ajmer-Merwara : 

Administration, I. 82, 166, 316, 328. 
Administration, no alteration pro- 
posed, n. 107. 

Amalgamation with United Provinces, 
opposition to proposal in 1921, I. 

328. 

Education in,„ position, I. 401-2. 
Recruitment from, during the war, I. 
97. 

Representation ; 

on Central Legislature, II. 107. 
on Council of State, II. 126. 
on Federal Assemhly, II. 122. 
on Legislative Assembly, I. 166, 163, 

329. 

Akali movement, 1920-25, 1. 253. 

All-India Muslim Conference, 1929, 

resolution re iluliammadan repre- 
sentation, II. 53, 84-5. 


All-India Muslim League, 1. 248. 

All-India Services, see under Services. 

All-India Women’s Educational Con- 
ference, I. 50, 393. 

Andaman and Nicobar Islands; 

Administration, I. 82, 176, 316, 330-1. 
Population, I. 331. 

Anglo-Indian Community: 

Burma, I. 79. 

Education of, I. 400-1. 

Employment : 

in Central services, II. 298. 

Effect on, of increasing Indianisa- 
tion of the services, I. 44, 44-5. 
Nature of, I. 4^3. 
in Public Service, I. 43-4. 

Future prospects, I. 44-5. 

Numbers, and distribution, I. 42, 109. 
Position of, and ambiguity of status, 

I. 42, 43. 

Representation of ; 

Election preferable to nomination, 

II. 68, 79. 

on Federal Assembly, II. 121, 122, 
123. 

on Legislative Assembly, I. 164. 168 
on Legislative Councils, I. 140, L 
145, 200. 

Number of seats, II. 70. 

Separate electorates, II. 68. ^ 

Animists, Burma, number, 1. 80. 

Areas of political divisions, I. 108-10. ' 

^1 

Army, see under Defence. 

Assam : 

Area, description, population, etc., 

12, 25, 73-7, 103-10. 

Backward tracts: 

Administration, II. 109, 110-11. 
Description, population, etc., I. 75-7. 
Representation in legislature, I. 161. 
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Assam— co7if. 

•:Jducat-jon, primary, attendance statis- 
tics, I. 3S5. 

Electors, proportion to poi)uIation, I. 

191. 

Finance : 

Budget of 1929-30, increase over 
1912-13 (L.), II. 231. 

Expenditure : 

Comparison with other Provinces 
(L.), II. 234. 

per Scad, 1929-30 (L.), II. 233. 
Meston scheme, I. 349. 
estimated Bevemie and Expenditure, 
1929-30, I. 363. 

Bevenucs, 1921-1929 (L.), TI. 229, 
230. 

Stringency and consequences, I. 355. 
Frontier defence battalions, I. 76-7. 
High Court arrangements, I. 294. 

Sigh Court arrangements, II. 299-300. 
Languages, I. 13. 

Legislative Council : 

Composition and representation on, 
I. 134, 140, 141, 144-7, 189. 
Elections, I. 195, 196, 197. 

Literaej* statistics, 1921, I. 383. 

Local Boards, I. 305, 306, 

Panchayats, I. 306, 

Recruitment from, during the war, 
I. 97. 

Representation of: 
on Council of State, II. 126, 165. 
on Federal Assembly, II. 120, 
on Legislative Assemhlj-, I. 168. 
Separation of Goalpara and Sylhet 
from, I. 74. 

Standing Finance Committee, I. 370. 
Tea industry, I. 75. 

Auditor.'General, see binder Finance. 

Backward Tracts: 

^see also particular provinces. 
fcWministration, I. 158-61. 
^K^ministration, II. 108-112. 

and distribution, I. 158. 
HKscription of, I. 56-7, 62, 67-8, 69-71, 
\ij 75-6, 81-2. 

I^ucation in, I. 396-7. 

\xJSxcluded areas ” as future name of, 
1^1. 109, 142. 

^^^deral scheme, II. 15. 

.^|a||^re of, II. 108-10. 
i!egislation for,. I. 158-9. 

Member for, II. 142. 

Representation of 
on Federal Assembly, II. 122. 
on Legislative Councils, I. 160-161. 
Worli by Christian missions and 
other organisations, I, 70-1, 396-7. 
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Baluchistan, British: 

Administration, I. 82, 175, 325-6. 
Administration, II. 106. 

Area, description and population, I. 
25, 108-10, 325. 

Ed\ication in, position, I. 401-2. 

Jirga system, 1. 326-8. 

Jirga system, II. 106. 

Land revenue, assessment, I. 338. 
Recruitment from, during the war, I. 
97. 

Bepresentation of: 

on Central Legislature, II. 106. 
on Council of State, II. 126. 
o?i Federal Assembly, II. 122. 

Baroda State : 

Language, I. 13. 

Literacy statistics, 1921, I. 382. 
Population, I. 84. 

Bengal Presidency : 

Area, description, population, etc., 
I. 12, 25, 60-2, 108-10. 

Backward tracts of, I. 62. 

reformed Constitution, working of, I. 

205-7, 211, 212, 217, 218, 219. 
Education in, I. 3^, 388, 398, 
Electors : 

Female, I. 137, 223. 

Illiterate voters, proportion, I. 192. 
Proportion to population, I. 191. 
Votes, percentage polled, I. 197. 
Finance : 

Budget of 1929-30, increase over, 
1912-13, (L.), II. 231, 232. 
Expenditure : 

Comparison with other Provinces, 
(L.), II. 234. 

per Sead, 1929-30, (L.), II. 
233. 

Meston scheme, I. 348, 349. 
estimated Revenue and expenditure, 
1929-30, I. 363. 

Bevenues, 1921-1929, (L.), II. 229, 
230, 231. 

Stringency and consequences, I. 353, 
354. 

Governor, use of special powers, I. 
217, 218. 

Sigh Court, difference of position from 
that of other Sigh Courts, II. 299. 
High Court, jurisdiction and position 
of, I. 294, 295. 

Land revenue systems, I. 61, 338-42, 
342. 

Languages, I. 13. 

Legislative Council : 

under Act of 1861, I. 115. 

Attitude to law and order, I. 217. 
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Bengal Presidency— co«f. 

Legislative Council — cont. 

Composition and representation on, 
I. 134, 138, 139-40, 141, 144-7, 188, 
189. 

Literacy statistics, 1921, I. 382-3. 

Eecruitnient from, during the war, 
I. 97. 

Representation of : 

on Council of State, I. 167. 
un Council of State, II. 126. 
on Federal Assembly, II. 119-20. 
on Legislative Asseniblj', I. 165, 166, 
168, 223. 

Stamp duties, revenue from, I. 365. 

no Standing Finance Committee, 
I. 370. 

Swarajist Party, I. 205-6, 209, 211, 218. 

Union Boards, I. 306. 

Bengali language, I. 13. 

Berar, see Central Provinces. 

Bihar and Orissa: 

Area, description, population, etc.,' 
I. 12, 25, 68-71, 108-10. 

Backward tracts, description, etc., I. 
69-71. 

Education in, 1. 385, 396. 

Electors, proportion to population, 
I. 191. 

Finance : 

Budget of 1929-30, increase over 
1912-13 (L.), II. 231, 232. 
Expenditure : 

Comparison with other Pro- 
vinces (L.), II. 234. 
per Head, 1929-30 (L.), II. 233. 
Meston scheme, I. 349. 
estimated Revenue and expenditure, 
1929-30, I. 363. 

Pevenves, 1921-1929 (L.), II. 229, 
230, 231. 

Stringency and consequences, I. 353. 

Land revenue system, I. 342. 

r..anguages, I. 13. 

Legislative Council: 

Attitude to law and order, I. 217. 
Composition and reijrosentation on, 
I. 134. 139, 140, 144-7, 161, 188, 
189. 

Literacy .statistics, 1921, 1. 383. 

Ijocal self-government, I. 312. 

Provincial elections : 

Candidates, I. 199. 

Votes, percentage polled, I. 197. 

Recruitment from, during the war, 
I. 97. 

Re])re.sontation of : 

on C>ouncil of State, I. 167. 
on Council of State, II. 126. 


Bihar and Orissa — cont. 

Representation of — cont. 
on Federal Assembly, II. 120. 
on Legislative Assembly, I. 165, 186, 
168. 

Separation of Orissa, II. 25, 50-1, 312. 
no Standing Finance Committee, 
I. 370. 


Bombay City: 

Cleavage of interest between rest of 
Presidency and, I. 58. 

Commerce, etc., I. 57-8. 

Improvement Trust, I. 21. 

Municipal government, development of, 
I. 298. 

Municipality : 

Composition and functions, I. 303-4. 
Labour representation on, II. 74. 
Population, I. 58. 


Bombay Presidency: 

Area, description, population, etc., I. 

12, 25, 57-60, 108-10. 
Constituencies, distribution of, I. 194. 
Education in, I. 385, 387, 393, 399. 
Electors : 

Female, I. 137, 223. 

Proportion to population I. 191. 
Finance : 

Budget of 1929-30, increase over 1912- 

13, (L.) n. 231, 232. 

Expenditure: 

Comparison with other Provinces, 
. (L.) II. 234. 

per Head, 1929-32, (L.) n. 233. 
Meston scheme, I. 348, 349. 

Revenue and expenditure, estimate 
for 1929-30, I. 363. 

Severnies, 1921-1929, (L.), II. 229, 
230. 


Stringency and consequences, I. 353, 
354. 

Governor, use of special powere, I 
217. 

Land revenue, settlement system, 
341. 

Languages, 1 . 13. 

Legi.slative Council : 

under Act of 1861, I. 115. 

Attitude to law and order, I. 21 
Candidates, residential qualifica".- 
I. 199-200. 

Composition and representatir ■ •' , 

I. 34, 134, 139-40, 144-7, ISsV'v-j' 
Elections, I. 195, 196, 197. 

Groups in, I. 258-9. 

\ Working of, from 1920, ' I. ■ OoSJgo 
^eracy statistics, 1921, I. 333 
N^^SeR-government, I.; 300,' 305, 
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Bombay Presidency — cont. 

Eecruitment from, during tlie war, I. 
97, 

Kepresentation of : 

on Council of State, I. 167. 
on Council of State, II, 126. 
on Federal Assemihj, II. 119-20. 
on Legislative Assembly,- I. 165, 
166, 168. 

Standing Finance Committee, I. 370. 
Brahmins : 

Bombay Presidency, I. 57. 

Dominating influence of, I. 35. 
Madras, position of, I. 34, 37, 139. 

non-Brahmins: 

Madras, position of, I. 34, 37, 139. 
Party in Madras, see Justice Party. 
Itcservation of scats for, in Madras, 
and continuance unnecessary, U. 
60, 63-4. 

Bray Committee: 

Secommendations, II. 101-2, 102, 103. 

Buddhists: 

Burma, I. SO. 

Number and distribution, I, 30, 108. 
Budget, see under Finance. 

Burma: 

Area, description, population, etc., I. 

12, 77-82, 108-10. 

Association xoith India, II, 181. 
Backnmrd Tracts, I. 81-2. 

Bachicard Tracts, II. 190. 

Constitution, II. 189-90. 

Constitutional position, anomaly of, II. 
181-2. 

Crime in, I. 79. 

Customs, arrangements hetxveen India 
and, (L.), 11. 282. 

Defence forces, I. 80. , 

Differences from rest of India, I. 77-78. 
Education and position of women, I. 

jfeducation, primary, attendance sta- 
B tistics, I. 385. 

Hlectors : 

7 Female, I. 137. 

t Percentage using vote, I, 197, 223. 
finance : 

^^udget of 1929-30, increase over 
^'\l912-13, (L.), II. 231, 232, 
charges, (L.), II, 281. 
^^^xpenditure per head, 1929-30, (L.), 
II. 233. 

estimated Revenue and expenditure, 
1929-30, I. 363. 

Bevenues, 1921-1929, (L.), II. 229, 
230. 

Stringency and consequences, I. 353. 
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Burma — cont. 

Governor, use of special powers, I. 217. 
Indians in, I. 78, 79. 

Indians in, protection of interests, II. 
188. 

Interests, divergence from those of 
India, II. 182-3. 

Land revenue system, I. 341. 
Languages, I. 13. 

Legislative Council : 

Composition and representation on, 

I. 134, 140, 144-5. 

Special and minority constituencies, 
size of electorates, I. 200. 

Literacy statistics, 1921, I. 382, 383. 
392. 

Military charges, (L.), II. 280-1. 
Military problem of, II. 184-6. 
Military Police, I. 80-1. 

Recruitment from, during the war, I. 
97. 

Eelations with Indian and Borne 
Governments, II. 191-2. 
Representation of ; 
on Council of State, I. 163, 167, 222. 
on Council of State, II. 126. 
on Federal Assembly, II, 120. 
on Legislative Council, I, 223. 
Separation from India: 

Arguments for, II. 181-4. 

Burman sentiment, II. 183-4. 
Constitutional questions arising out 
of recommendation, II. 189-90. 
Economic consequences, II. 187-8. 
Financial aspect and consequences, 

II. 187, (L.), 236-7, 280-5. 

Indian opinion, II. 187-8. 

Military consequences of, II. 186. 
should Take place now, II. 16, 188, 

189. 

Unity of, I. 79-80. 

Butler Committee: 

Recommendations, I. 83, 86. 
Eecommendations, II. 195, 196, 204, 
(L.) 270, 271, 272. 

Calcutta: 

Area, industry, etc., I. 61-2. 

Industrial workers, housing, I. 22. 
Municipal government, development 
of, I. 298. 

Municipality, composition and 
functions, I, 303-4. 

University Commission, recommenda- 
tions, I. 390. 

Caste : 

Conception of, I. 34. 

Depressed classes, see that title. 
Influence of, I. 10. 

Intermediate castes, I. 35-7. 
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Caste— coaf. _ 

Slotlifieation, tendencies toTvards, 1. 

36'7. 

Origin of system, I. 35. 

Punj.'ib, I. 66-7. 

Cavvnpore, 

industrial workers, housing, I. 

Central Government: 

sec also Council of State; Federal 
Assembly; Governor-General; 

Governor-General’s Council and 
Legislative Assembly. 

British parliamentary system, compari- 
son with, II. 17-18, 146, 147-8. 

Committee system, possible develop- 
ment of, II. 149. 

Composition, I. 162. 

Federal basis, II. 18-19. 

Contrast with ’Westminster, I. 225-6. 

Control over provincial matters, I. 
232-8. 

Co-operation with Provincial Govern- 
ments, II. 152-4. 

Co-ordinating power of, I. 234-6. 

Pyarchy, impossibility of, II. 136-7, 
138, 145-6. 

Financial powers, I. 170-1, 236-7. 

Financial relations with provincial 
governments, I. 335, 343-8. 

Financial relations with provincial 
fjovcrnmenis, II. 155-6 (L.), 207- 
269. 

Functions, I. 126-7, 175. 

Futvre of, II. 136-43. 

Influence of central legislature on, 11. 
144-9. 

Information from Provinces, obligation 
to supply, I. 232. 

Information from Provinces, obligation 
to supply, II. 151-2. 

Joint responsibility essential, II. 137-8. 

Legislative powers, I. 169. 

Distribution of power between pro- 
-idnces and, I. 169. 

Pro\nnces as agents of, I. 285. 

Delations with Council of India and 
Secretary of State, I. 241. 

Pclations with Indian public, changes 
in, 11. 162-3. 

Delations with provinces, I. 232-8. 

Pclations with provinces, II. 17, 150-7. 

Belations with Secretary of State, II. 
304-5. 

Central India Agency States, 

area and population, 1921, I. 110. 

Central Legislature: 

sec also Council of State, Federal 
Assembly and Legislative 
Assembly. 


Central Legislature — coni. 

Influence on executive action and policy 
II. 144-9. 

Joint Sittings of both Houses, I. 171-2, 
225. 

Belations with Council for Greater 
India, II. 206. 

Central Moslem Party, I. 227, 228, 257, 
Central Provinces: 

Area, description and population, I. 

11, 25, 71-3, 108-9. 

Berar, special position of, I. 72-3. 
reformed Constitution, working of, I. 

209, 211, 217, 218, 219. 

Education, I. 385, 387, note. 

Electors ; 

Proportion to population, I. 191. 
Votes, percentage polled, I. 197. 
Excluded areas, I. 73. 

Excluded areas, future administration, 
II. 108. 

Finance : 

Budget of 1929-30, increase over 
1912-13 (L.), II. 231. 

Expenditure, per head, 1929-30, (L.), 
II. 233. 

Meston scheme, I. 349. 
estimated Devenue and expenditure, 
1929-30, I. 363. 

Bevenues, 1921-1929, (L.), 11. 229, 
230. 

Stringency and consequences, I. 353. 
Governor, use of special powers, I. 217, 
218. 

Judicial Commissioner, I. 294. 

Land revenue system, I. 341-2, 342. 
Languages, I. 13'. 

Legislative Council : 

Attitude to law and order, I, 217. 
Composition and representation on, 
I. 134, 139, 140, 144-7, 188-189. 
Working of, since 1920, I. 260. - 

Literacy statistics, 1921, I. 383. 
Panchayats, I, 306. 

Decruitmemt from, during the 
I. 97. 

Depresentation of : 
on Council of State, I. 167. 
on. Council of State, 11. 126. 
on Federal Assembly, II. 120. 
on Legislative Assembly, I. 164. 

166, 168. /.> 
Standing Finance Committee, H 1 
Swarajist party, I. 209, 211, 217^w., 

Central and provincial subjects: 
Classification, I. 124-5, 126-31. 
Classification, II. 156-7. 

Chauri Chaura, murder of police at, I. 
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Child Marriage, see -under Women. 
Chinese, in Burma, I. 79. 

Chins, in Burma, I. 79. 

Chittagong Hill Tracts, I. 62. 

Chota Nagpur: 

Administraiioii, II. lOS, 110-11. 
Description, population, etc., I. 69. 

Chamber of Princes, see under Indian 
States. 

Christian Church, history of, I. 31. 
Christians : 

Bihar and Orissa, hachward tracts, I. 
70-1. 

Burma, I. 79. 

Educational and medical work by mis- 
sionaries, I. 31-2, 70-1, 396-7. 
Groivtli in adliorente, I, 32. 

Literacy, I. 32. 

Madras Presidency, I. o6. 

Numbers, and distribution, I, 30, 31, 
32, 109. 

Fereentagc of population and of voters, 
in Madras, II. 92. 

Representation of: 
on Federal Assembly, II. 121, 121-2, 
123. 

on Legislative Assembly, 1. 164, 168. 
on Legislative Councils, I. 140, 144, 
145, 200. 

licservation of seats, II. 70, 79. 

Civil Service, see Indian Civil Service. 
Civil Works, 

■ expenditure, 1929-30 (L.), II. 215, 233. 
Cochin State : 

Literacy statistics, 1921, I. 382. 
Population, I. 32, 84. 

lollectors, see District Officers. 

^mander-in-Chief ; 

Army Member, I. 173. 

^^■ture position of, II. 140, 176. , 

r^merce and Industry: 

[ yidian merchant princes, I. 23. 

I Representation of ; 

T^^ntinuance . of present proportions, 

Council of State, I. 167. 

Council of State, II. 126. 
on Legislative’ Assembly, I. 140, 145, 
164, 166, 168, 200.. 
on Municipalities, I. 304. 

Commissions of Inquiry, periodic, I. 120-1. 
Undesirability of, 11 . 4-7, 52. 

69973(2) 


Communal representation : 

Anglo-Indians, I. 140, 144, 145, 164, 
168, 200. 

Anglo-Indians, II. 68, 79. 
non-Brahmins in Madras, I. 139. 
non-Brahmins in' Madras, II. 63-4. 
Christians, I. 140, 144, 145, 164, 168, 
200 , 

Christians, II. 70, 79, 121, 121-2, 123. 
Communal electorates, I. 137-9, 200-1. 
Consideration at fortlieoming London 
Conferenee, II. 59. 

Continuance, II, 60-1, 312. 

Depressed classes, see that title. 
Effect of, I. 141-2, 200. 

Europeans, I. 140, 145, 165, 168, 200, 
201, 224. 

Europeans, II. 68-9. 

Hindu opinion, II. 59. 

Indian Central Committee’ s vieu's, IT. 
58. 

Indian opinion, absence of agreement, 
II. 59. 

Joint electorates, 11. 71-2, 86-7. 

see also Reservation of seats beloxo. 
Lucknow Pact, I. 138, 139, 187-9. 
Luclcnow Pact, II. 59, 71. 

Mahrattas, I. 34, 139. 

Mahrattas, II. 60, 63-4. 

Muhammadan opinion, II. 56, 58-9. 
Muhammadans, see under Muham- 
madans. 

non-Muhammadans, see that title. 
Objections to, II. 56. 

“ Primaries ”, system, II. 61. 
Provincial Committees’ views, II. 57-9. 
Provincial Governments’ views, II. 57. 
Beservation of seats, II. 60, 64, 66-7, 
Reservation of seats, system, working 
of, I. 70, 79, 139. 
see also Joint electorates above. 
Sikhs, I. 137, 138-9, 163, 165, 167, 168, 
194. 

Sikhs, il. 634. 

System, I. 28-30, 137-40, 165. 

System, II. 56-71. 

Communal tension : 

Development of, I. 252-3. 

Difficulty in connection with Indianisa- 
tion of the Army, I. 107. 

Effect on local self-government, I. 314. 
Effect of Reforms on, I. 28-30. 
Hindu-jMoslem tension, see that title. 
Intensification of, by temporary nature 
of constitution, II. 6. 

Communications : 

All-India nature of problem, II. 11. 
Improvements, effect on agriculture 
and in rural districts, I. 18-19, 
332-3. 
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Communications — cont. 

Lack of, effect on village life, I. 17. 
Road Development Committee, I. 235. 

Conference, future, 

Correspondence between Sir John 
Simon and Prime 'Minister, I. 
xxii-iv. 

Co-operative Department, 
work of, I. 275-6. 

Coorg Province : 

.Administration, I. 82, 176, 329-30. 
Administration, II. 107. 

Area and population, I. 329. 
Constitutional problem, I. 330. 
Education in, I. 401. 

Legislative Council : 

.Anomalous position ol, 1. 330. 
Composition and powers, I. 329-30. 
lt( presentation : 

on Central Legislature, II. 107. 
on Council of State, II. 126. 
on Federal Assemhh/, II. 122. 
Ferenues, 1921-1929 (L.), II. 229-230. 

Council for Greater India, 
Fccommcndation, II. 204-6. 

Council of India: 

Committees, I. 182. 

Composition, I. 180, 182. 

Coinposdion, II. 307, 

Consultative functions, I. 240. 

Control of conditions in Civil Service, 
T. 240, 268. 

Control of conditions in Civil Service, 
II. 307. 

Control over expenditure, I. 239. 
Control over expenditure, II. 307-8. 
Creation, 1858, I. 180. 

Finance Committee, I. 240 
Financial powers, I. 181-2, 239, 242, 
367-9, 374-6. 

Indian members, I. 119. 

Meetings, I. 182. 

Military expenditure, treatment of, 
II. 308-9. 

Position of Secretarv of State, I. 119, 
239. 

Powei-s, I. 180-1. 

Fclations xritli Secreianj of State. 
II. 306. 

Fefention, TI. 306-7. 

Statutory responsibilities of, I. 2.39-40. 

Council of State: 

Composition, I. 163-4, 167, 224. 
Composition, II. 104, 12.5-6. 

Conduct of business, I. 224-5. 
Disagreement with Assemblv, cases, 
I. 225. 

Elected mombers. I. 163, 167. 


Council of State — coni. 

Election to, method, II. 126. 
Electorate, I. 163-4, 222-3. 

Financial powers, II. 132. 

Future of, general considerations, 
II. 124-5. 

Government legislation, attitude to- 
wards, I. 228. 

Life of, II. 127. 

Memhership, gualifications for, II. 
126. 

Nominated members, 1. 163, 167. 
Nominated memhers, II. 126. 

Official members, I. 163, 167. 

Position of memhers of Governor- ' 
General’s Council, II. 127. 

Powers, I. 162-3. 

Resolutions! I. 229. 

Petention, reasons for, and against, 
II. 124-5. 

Swarajist group, I. 228. 

Women, position re eligibility of, I. 
163, 223. 

Criminal communities, I. 277. 

Currency, 

Indian States, I. 88. 

Currency and Mint, 
revenue from, I. 358, 361-2, 

Customs duties, I. 358-9. 

Burma, arrangements between India 
and, (L.), II. 282. 

Bevenue from, (L.), II. 216, 220, 230. 
Claim of India States to share of 
(L.), II. 270-2, 279. 

Prospects of, (L.), II. 221-2, 252. 

Darjeeling district, I. 62. 

Administration, II. 108. 

Death duties, see under Taxation. 
Defence, 

expenditure of Dominions, 1927-28 
93. 

Defence of India: 

All-India nature of problem, II. ij^ 
Army : 

British troops : 

Need for, I. 95-6, 97-8. 

Need for, II. 21, 167-9. 

Number, I. 94. 

Cadet Corps in universities, l/,! ,, 

Capitation charges, XI. 174. 
Committee on Army affairs, PE. 176 
Educational work, I. 383. 
Expenditure on, I. 362. 

Expenditure : 

Burden off 11. 170. 

Incidence of, II. 170. 
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Defence of India—ronf. 

Army — cont. 

Field Army, coverhifc troops nnd 
garrison, I, 0-1. 

Impei-ial control, xrhnnr, 71. 175-0. 
Indian national army under control 
of Alini-stors; 
lliflicultic'^, 1. 97. 

DifJknUka, fl. 1C?, 109. 170. 177. 
ITS. 

Rocoinmon.iation of .Vchrii Jlo- 
port and comment': on, I. 
PS-100. 

Indian Ofliccr.'-, no limitation to tho'-c 
of Atilitary cia.-s or tr.adi{ion.s, 1. 
106. 

Indian and Anplo-Tndian cadets at 
Sandhurst, Woolwich and ('ranwell, 
Y.acanc!es. ndmi.ssions and coinrnis- 
sions, 101S-1P2P, I. 103- f. 

Indian troops : 

Xumhor, 1. Pf. 

Supphi of, fur hnprrinl pniporrr, 
11. 172-3. 

Indianisatiou : 

Communal difficulty. I. 107. 
possible I)ire(;tion<- of .•■.dvnnce, I. 
105-7. 

Eight Units .scheme, I. 101-2, 
103. 106. 

JVopw.h II. ICS, 17G-7, 17P. 
Internal .security, function.s re, I. 
P5-0. 

Kinphs CommiH.sions to Indians, 1. 
101. 103. 

King’.’! Commisaionf: fa Indians, II. 
1G3. 

Ntdiru Eoport, I. OS-1 00. 

PuTjwscs of, II. 170, 171-2. 
Kecruitmont ; 

from the Punjab, I. 07. 

Sources of, I. 06-S. 
during the War, J. 97. 
k lloservists, number, I. 94. 

^ iScm'cc outside India, II. 172. 
^Likeen Committee (Indian Sandhurst 
^fc^ommitteo) .and recommendations, 

Decisions on, I. 103-G. 
r Vkeen Cominitlcc, II. 1G8. 

I ttrength : 

Factors considered, II. 171-2. 
^^^Rcsponsiiiility for deciding, JI, 

J^B^^torial units, I. 97. 

” Viceroy’s commissions, I. 101, 102 
note. 

Assam, frontier defence battalions, I. 

76-7. 

Burma : 

Consequence of separation, II. 186. 


Defence of India — co?it. 

Iliirma — coni. 

Defonco forces, 1. 80-1. 

Military charges, (L.), II. 280-1. 
Piohietn of, II. 181-6. 
Commander-in-Chiof, sec that title. 
estimated Exjn'ndituro on, 1929-30, I. 
.358. 

F:rprndHnrr. on (L.), II, 215, 216-8. 
to^ lOSOSl, II. 222. 
('ontj-ihufions from Indian States, 
II. 179. 

future Control by Council of India, 
erfent, II. 308-9. 

Future prospects (L.), II. 223, 253. 
Iteduclion, possible means of (L.), 
n. 223. 

Jf-Ylcrn.')] ; 

Imperial aspect of, II. 173-4. 

Imperial responsibility, TI. 174-5. 
Problem of, I. 93-4. 

no C(imj);iris£)n with position in 
Dominions, I. 99. 

Frohlcm of, II. 21, 1G7-8. 
and Indian .self-government: 

Difficultie.s to be faced, I. 100-1, 
possible Directions of advance, 
I. 106-7. 

Indian States: 

Arrau, gomonts, I. 87. 

Obligations to, II. 169. 

Position in new scheme, II. 179-80. 
Internal security; , 

Problem and needs, II. 169. 

Provision for, I. 9.>-6. 

Provision for, II. 21-2. 

Use of British- troops, II. 177. 
AJilitnry College in India, I. 102, 103. 
Navy : 

British, Indian contribution to ex- 
penditure, II. 174. 

Indian, proposal, II. 177. 
Norlh-Bastcrn Frontier, 11. 177, 185, 
186. 

NorUi-Wcst Frojiiicr Province, II. 102. 
B elation to Federation proposals, II. 
179-80. 

Delhi Province: 

.Administration, I. 82, 175, 328. 
Administration, II. 107. 

Education in, I. 401-2. 

Representation : 

on Central Legislature, 11. 107. 

On Council of State, II. 126. 

On, Federal Assembly, II. 122. 
on Legislative Assembly, T.-166, 328. 

Depressed classes: 

Characteristics and position of, I. 

37-8. 

Disabilities of, I. 38-9. 
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Depressed classes — cont. 

Education of, I. 3S, 395-7. 

Electors, IL 64-5. 

Electors, proportion to population, 
I. 191-2. 

Improrenient of condition, I. 39-40. 
Numbers, estimate, I. 40-1. 
Proportion of population, I. 37. 
Proportion o} population and of 
voters, in Madras, II. 92. 
Representation of : 

on Federal Assembly, II. 118, 
121, 123. 

on Legislative Assembl 5 -, I. 164, 
168, 224. 

on Legislative Councils, I. 139, 
144. 

on Legislative Councils, II. 64-5, 
66-7-, 79, 312. 

Peservation of seats for, II. 66-7, 
79, 312. 

Separate electorates, question, 
II. 65. 

Work by Christian, missions and other 
organisations, I. 31-2, 396-7. 

District Officers; 

as Chairmen of District Boards, I. 
300, 309-30. 

Effect of Reforms on, I. 290-1. 
Executive and judicial powers, com- 
bination of, I. 288-9. ^ 

Local influence of, I. 289. 
as Magistrates, position and functions,' 
_I_. 287, 292-3. 

Position and functions, I. 286-7^ 337, 
Work of, since Reforms, I. 287-8. 

Divisional Commissioners, sec under 
Indian Civil Service. 

Dyarchy : 

at the Centre, impossibility, II. 136-7, 
138, 145-6. 

Isatnrc of system, II. 137. 
in Provincial Executives; 

Abolition, II. 16, 33-5, 46-7, 136, 157, 
312. 

Difficulties of, II. 32-3. 

Questions affecting both sides, I. 
155-6. 

Reason for system, I. 148. 

Statutory provisions for carrying 
out, I. 151. 

Transferred and reserved subjects, I. 
148-50. 

Transferred subjects, administration, 
I. 152-3, 154. 

WorlFuw of, II. 27, 32-3. 

Working of, and difiiculties pro- 
duced by, I. 156, 211-5. 


Education ; 

Administration, defects, I. 399. 

Adult, I. 383. 

Anglo-Indian, I. 400-1. 

Auxiliary Committee, appointment and 
scope of inquiry, I. 378-9. 
in Backward areas, I. 396-7. 

British influence on, I. 379-80. 
Bureau of Education, abolition, I. 401. 
Burma, position in, I. 79. 

Central Advisory Board, abolition, I. 
401. 

Central Bureau on, II. 153-4. 
Christian missions, work of, I. 31-2. 
Conditions in I8th and early 19th 
centuries, I. 379-80. 

Co-operation, need for, II. 1534. 
Defects, and obstacles to progress, I. 
S8S-6, 397. 

Depressed classes, I. 38, 395-7. 
Devolution of control to local bodies, 
working of, I. 397-8, 
in English language, policy and result, 
I. 380. 

Europeans, I. 400-1. 

quantitive Expansion since Reforms. 

I. 383-6. 

Expenditure on, 1929-30, I. 363. 
Expenditure, (L.), TI. 215. • 
Provincial, per head, 1929-30 (L,), 

II. 233. 

•Financial assistance from central 
funds, 11. 154-5. 

Future of, grounds for encouragement, 
I. 386-7. 

General position and, requirements, I. 
402-3. 

Girls and Women : 

All-India Women’s Educational Con- 
ference, I. 50, 393. 

Depressed classes, I. 396. 
Importance of, I. 392. 

Position, I. 52. 

Primary, wastage, I, 385, 392-3 
Progress, I. 393. i 

Public opinion re, I. 393. m. 
Grants, system, I. 396. 

Higher : 

Criticisms heard, I. 388. Tjk 

Increase in numbers, I. 387-8. M 
Progress, obstacles, I. 388. ■ 

Prospects, I. 387-8. Jr 

Provision by Governmen^4r-» 
voluntary effort, I. 388-9. / L i 
Regulation, need for, I. 388^';-^,/ 
Teachers, conditions, I. 388. 
Inspection, need for good- and inde- 
pendent system, 1. 399-400. 
Literacy ; 

Connection toiih advance towards 
self-government, II. 4. 
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Education — 

;i«. «-ci.o ot ..ouiici 

sSS£ rffi’.io. =»-• 

iS' *"• 

in 5 linS''nilminislrniu'i«, 1 . lOl--- 

Muhamnindnn, I, nsfi-v 

Popular attuudo towards. 1 . d.b 

403. 

iTSanco slnti.«ti« by and 

province.';, I. dSl-o. 

‘•"’TrS «pl.Hcn<im. of priori, .Ic 
desirable, I. ^ _ 

Popular attitude J c;j 

Expondilnro on, smeo ^'- 7 ’ •, V' 

^Vaslago and Ma-nnuon 1 . d- 'O. 

Pxoblem, and diilicnUics of, ^ 

Eadical reform';, need for, i. • - • 
Raiheay scliools, I. -501. 

Teacliers ; r r 

rntrained. problem of, . 1 . • . 

•Women, need for, and smal . 11 . . 
1 392, 39S. . . T 

Teaching profc?.don, conditmn-s m, J. 

/irtO 


Elorlorotcs ond Elections, 

ConsliHienoios— conf. . . 101 

Knrul, nmvioldy emo of, 

Urban, grouping of towns, L 1. • 
Corrupt practices, t • 

L’o> nipf jncciicc.!, It- n. 

Cost of elections, I. lJu. 
l-Rectoral roll, I. 191*o- 

Electors: _ 

Atlilndo of, I. I'dS, 314-0. 

inUeMiic, IT. 290. 

Tlliloralc, proportion 
Por-sonation, extent, 1. is/o- 
l.ro,,orlioo to I’"!';''”"™’/.- 

Vote use made of, T. 19C-8. 

\ou, u-'. desirable, H. 

Expenses, Uvut 10 , 

li-rnl'idiise, ''l"* 'f '„l„ti„„s rvith 

Members, eo-;”' ,"'" ,05. 

voters, 1. ■“> . ,,, T TOO 

Organisation by S'vara^P''’’ . . • 

Poll, taking o , . > note. 

Uncontcslcd scats, I. i* 

Enaintt". 


/JOQ . , 

Transfer of rc.sponsibility to Ministers, 

T. 3S0-1. 

University : 

Defects, I. 391. 

Expansion, I. 390. 

Facilities, I- 22,-390. 

Private benefactions 1- 3-' • 
Ilecommciidations of • 

mission, 1917-9, I- 3^ ^ 

Reform, need for, J. 3'^-- 
Tutorial instruction, 1- o- • 

IVork by Army, I- 333. 

Educational Services: nocition 

Director of Public Instruction, po..itio 

of, I. dOO. . „,..T 

ndinns and Europeans in, I. 

Ve Commission recommendations, • 

P 268-9. 

Effect of, I. 271. 

'rovincialization, results, I. 

ecruitraent, I. 400. 
crates, Central, I. 1G3, lOo, 222, 2-3. 

Aates and Eiccliens, Pr»»in'ial. 

^imen Ballot paper, I. 13o 6 . 

3andid.'ites : . . t 100.0 

Supply and position of, I. 

Types, I. 199-200. 

Constituencies ; t i 4 
Distribution of, I. 193- . 


Eurasian community, sec Anglo-Indian. 
European Association, I. 47. 

^TAdministratiyo Services I ^^,^271--. 

;;; -"bS^^oops under 

“ Army, under Dofonco. 
in Burma, number, 1. ' * . j 75. 

Capit:il in Assam tea mdustij, 

. Classes of, I. ^ 

Education of, I- 

in Forest Service, I- 

in Forest Service, II. 288, -OJ- . 

Influence of, I- 

i„ ^dtol seraica, importance of, 

i,. lieScal Sermco, imvortmoc cj, 
II. 286, 292. 

srp'ft,ovn“'sri' 47'° 

organisation of India, x. 

Representation ; ^ 224. 

on Council of State, , ^ 23 . 

on Federal Assembli/, H. 12 , 
on Legislative Assembly, I. 165, lOO, 

224. 
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Europeans — conf. 

Representation — con t. 

on Legislative Councils, I. 140, 145, 

200 , 201 . 

on Legislative Councils, II. 68, 69. 
Separate electorates, continuance, 
II. 68. 

Social relations with Indians, I. 48. 
Excise « 

Foreign liquor (L.), II. 254, 276-7. 
Matches, II. 242, 277. 

Proceeds, Indian States share in (L.), 
II. 272-3. 

Revenue from, 1929-30, I. 363. 

Btvenue from, and general tendency 
(L.), II. 215, 227. 230. 

Sy.'stem, I. 364-5. 

Executive Council, Centre, 
sec Governor-General’s Council. 

Executive, Provincial : 
see also Ministers and Ministry. 
Constitutional changes, demand for, 
II. 26-7. 

Emergency, special provisions for state 
of, II. 48-9. 

Future structure: II. 33-40. 

Indian Central Committee’s re- 
commendations, II. 31. 
Provincial Committees’ sugges- 
tions, II. 29-30. 

Provincial Governments’ sugges- 
tions, II. 27-9. 

Minorities, representation in, II. 41. 
Pclations with Secretary of State, 
II. 304. 

Executive Councils, Provincial : 
Composition and method of appoint- 
ment, I. 150, 151, 152. 
hlemhers : 

Consultation ‘svitli Ministers, I. 155-6. 
Ex-officio members of Legislative 
Council, I. 151. 

Relations with Governor, I. 154-5. 
Relations with Ministers, I. 213-4. 
Pclations with Ministers, II. 33. 
Position of Governor, I. 154. 

Reserve powers of Governor, I. 1.51-2. 

Excluded Areas, see Backward Tracts. 

Expenditure, see under Finance. 

Famine Measures, I. 18-19, 333. 

Federal Assembly: 

Pyc-clcrtions, IT. 123. 

Composition, H. 104, 113, 119-20, 

122-3. 

Communal result of scheme, II. 120-3. 
Discriminatory legislation, 11. 129-30. 


Federal Assembly — cont. 

Elections, II. 114. 

Estimates and supply, procedure, II. 

133. 

Financial legislation, procedure, II. 

134, 278, 364. 

Financial poivers, II. 131-3, 149. 
Indirect election to, by proportional 
representation, II. 54-5, 113, 114, 
115-7, 118-9. 

Influence, extent of, II. 148-9. 
Leadership, II. 140-1, 314. 

Legislation : 

Enabling Acts, II. 129. 

Minorities, safeguards for, II, 130-1, 
Legislative powers, II. 127-9. 

Ufe of, II. 113-4. 

Me7nbers: 

Allowances non-votahle, II. 113. 
Appointment of, to Governor- 
General’s Council, II. 142-3. 

Official members, II. 120. 

Public Accounts Committee, II. 133. 
Size, II. 115, 119. 

Standing Finance Committee, II. 133. 
Taxation -powers, II. 132, 13^4. 

Federal Constitution: 

All-India solution necessary, II. 9. 
Arguments for, II. 14-15. 

Complications to be overcome, II. 197-8* 
Council for Greater India, II. 204-6, 
Development of, in Canada, II. 200-1. 
Executive, problems in connection 
with, II. 199-200. 

Form of ultimate federation, II. 198- 
200 . 

General arcepitancc of', II. 194-6. 
Indian States and, see under Indian 
States. 

Peasons for, II. 146. 

Paad to, II. 19-20. 

Units of, II. 15-16. 

Feetham Committee: 

High Courts, II. 299. 

Finance : 

Accounts : 

Audit of, I. 376, 377. 

Audit of, (L.), II. 268-9. m 

Preparation and audit, combina*',; 
of duties in Indian Audit a 

ment, I. 377. A 

Provincial, II. . 156 (L.), Il/'i' f'l- 
278. 

Annual Finance Bill, I. 252, 372-37 ’ 
Annual Finance Pill, II. 132-4, 
Auditor-General, functions and posi- 
tion, I. 376-7. 

Auditor-General, functions and posi- 
tion, IT. 1.56, fL), 269. 
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Finance—conK 

llaJoncc tiicri of crntral ntul pwrin- 
cittl finances, (3^.). JT- i!l»- 
Hoards of Rovenue, or I'iiiancinl Com* 
niissionorF, fonctions, j. 2S;j. 

Biidpot : 

Monsoon nitd, I. 3^53. 

Promlnro, I. 123, m, 371, 37.'., 370. 
Burma, conrcqurnccs oj scpaiaiior, 
from India, IL 1F7. (L.), 2.30-7, 
250-O. 

Central: 

Affislancc of provincial oh feels, 11. 
131-5. 

Deficits, pro-Roform period. I. 351. 
Expomliitirc, .^ec Kx|H'iulittirc hcloiv. 
Pasilion of end of lev, years under 
trhcmr (L.). 11. 201-2. 

Poufiii of 5('"isla{uro, I. 170-1, 220-30. 
post-Reform siituiiion, 1. 351-.'i. 
Revenue, see Rovonuo heloiv. 
Centralisation ; 

.•Irjjitmrnf.t for, and ayainsl (L.), II. 

O.Q o 

prc-Rcform syKtein, I. 113. 
pre-lhform s]isirm (L.). IT. 212. 
Tradition, I. 335-0. 
up to Tr.ansfcr of India to tin; 
Crown, I. 313. 

Control : 

l>v Socretarv of Stato and Council 
of India, I, lSl-2, 232. 212. ,307-0, 
374-Cn 

liy I/Ogiplaturc'J, I. .'ICO. 

Council of India, Cloniniittoo, 1. 2-10. 
Debt rliarpcs. I. .35?. 302. 

Tichl rhorges, (L.), II. 21.5, 222. 224-5. 
Decentralisation under Lord Mayo and 
I..ord Lyfcton, I. .311. 

Devolution : 

Bepinninc*: of. .and development, I. 
313-5. 

Meslon Report and action on. I. 
317-8. 

Mo'iton settlement, particulars of, I. 
348-50, 352. 

Reform Echomos, I. .310-7. 

Jteform schemes (L.), II. 212. 
stimates, vofing of, II. 132-3. 
Estimates and supply, procedure, I. 

350, 371-2. 

Expenditure : 

I l^ntral : 

k \ lOdl-22 io mO-Sl, (Jj.), II. 218-9, 

Rr 222. 

1929-30, I. 358. 
lff£9-S0, (L.), TI. 215. 

Fvivrc prospects, (L.), TI. 223. 
Heads of, I. 362. 

Control hy Oovncil of India, IT. 
307-8. 


Finance — coni. 

Kxpendituro — cont. 

on Defence (L.), II. 21C-8, 
Non-Voted, J. 170, 371. 

Kon-i'oied, II. 83. 

I’rovincini : 

mi-dd in 1920-30 (L.), IT. 225-8. 
1920-30, 1. 3G3. 
t020-.W (L.), II. 215. 

Control of. I. 242. 

Future requirements (L.), II. 
2.35-G. 

per Bead of population (L.), II 
2.33. 

Inequalily of (L.), II. 231-'!. 
Bedueiion, exlent of possibility (L.), 
II. 211. 

Federal eharadcr of proposals (L.), 
II. 2G.3-1. 

Financial Relations Committee, sec 
Melton Committee. 

I'orecast of peisiiiori u» to 1940 (L.), 
II. 2.50-1. 

Grauts-in-aid system (Tj.), 248, 275, 
27G. 

avernpe Income of inlinbitant.s, I. 334. 
Indian St.ates, see that title. 

I^oans ; 

Rrovincinl, cojjtrol over, I. 375. 
Provincial, control over. 1 1. 161, 15G. 
Provincial Loans Council (L.), II. 
207-S, 278. 

Rnisinp of, in England, 1. 368. 
Bnising of, in England (L.), II. 268. 
Local rntc.s, yield, 1927-28, I. 336. 

L.acnl solf-govemmcnt and difficulties, 
1. 30.5, 307, 311, 312-3, 336. 
Mesfon Committee, .see that title. 
Municipal, I. 305. 

Poverty of the masses, I. 334. 
Provinces, unsuitability of, as fiscal 
units (L.), II. 247. 

Provincial : 

Accounts, see that title above. 
Assistance of central objects, II. 155- 
Balances, heeping of (L.), II. 
26C-7, 278. 

Budgets, Pre-War and Post-War- 
(L.), II. 231-2. 

Contributions ; 

1921-22 to 1926-27 (L.), II. 225. 
Extinction of, in 1927-28, I. 355. 
Meston sdiome, I. 348, 349, 352. 
Meston scheme (L.), II. 214. 
Delimitation of sources of revenue 
for, 1919, I. 125-6. 

Expenditure, see under Expenditure 
above. 

Financial settlements, I. 343, 344-5. 
Financial stahility, securing of, II. 
156. 
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Prori nci al — co » f. 

Governor’s powers, I. 143, 156-7, 
372. 

Govc7?wr’s powers, II. 83-4. 
intcr-Provincial Finance Council (L.), 
II. 134, 263-4, 278. 

Posifioji at end of ten years under 
scheme, (L.), II. 260, 261-2. 
Resources of, (L.), II. 235. 

Revenue, sec that title below. 
Sitiiafioji of, (L.), 11. 228-30. 
Stringencj' in, 19^-22, I. 352-4. 
Provincial Fund, II. 117, 131-2, 133-5, 
155 (L.), 259-62, 263-4, 277, 278. 
Public Accounts Committee, II. 133. 
Public Accounts Committee sj’stom, I. 
230, 369, 373-4. 

lielafions between provincial and Cen- 
tral Gove^'uments, II. 156 (L.), 
210, 265. 

Revenue : 

Allocation of, II. 133-4, 155-6. 
Allocation of, I. 350-1. 

Defects of present sijstem (L.), 
II. 274. 

Joint or separate purses, I. 350. 
Lack of harmony between distri- 
bution of functions and (L.), 
II. 210. 

Bleston Committee settlement 
and criticisms of (L.), II. 
213-4. 

Peform schemes (L.), II. 213. 
Scheme (L.), II. 254-7 , 259-60. 
270-8. 

S.vstem, I. 350-1. 

Assignment of all, to provinces, ob- 
jections to (L.), II. 245-7, 275-6. 
Central ; 

1921-22 to 1930-1 (L.), H. 218-9. 
1929-30, I. 358. 

1929-30 (L.), II. 215. 

Growth of, 1921-22 to 1930-31 
(L.), II. 219-20. 

Prospects (L.), H. 220-2. 

Central Roard of, I. 285. 

Currency profits, I. 358, 361-2. 
Customs duties, see that title. 
Distribution : 

according to Needs (L.), II. 247-8, 
'250. 

Population basis (L.), II. 249-50. 
276. 

Divided heads of, system, I. 344-5. 
Excise, see that title. 

Forecast for next ten years (L.), II. 
252-4. 

General tendencies (L.), II. 226-8. 
Inadequacy of, and causes (L.), II. 
208-10. 

Income tax, see under Taxation. - 


Finance — cont. 

Revenue — cont. 

Land, see Land revenue. 

Provincial ; 

1921-29 (L.), II. 229. 

1921-30 (L.), II. 225-8. 

1929-30, I. 363. 

1929-30 (L.), II. 215. 
Inelasticity of (L.), II. 214. 
Unequal resources (L.), II. £14. 
Provincial and Central, collected in 
the Provinces, 1928-29 (L.), II. 230, 
231. 

Salt tax, see under Taxation. 

Sources of, I. 335, 358-66. 

pre-British, I. 342-3. 

Tribute from Indian States, I. 361-2. 
Yield of principal sources of (L.), 
II. 231. 

Scheme, summamj (L.), II. 274-9. 
Standing Finance Committee. Central, 
II. 133. 

Standing Finance Committees, I. 216, 
230, 369, 369-71. 

Tariffs, see that title. 

Taxation, see that title. 

Mr. James Wilson’s reforms, I. 3434. 

Finance Departments, 
position and powers, I. 350, 351. 

Financial Relations Committee, see 
Meston Committee. 


Fiscal Convention, see under Tariffs. 
Forest Services : 

All-India or Provincial recruitment, 
II. 288-90. 

British recruitment, position, I. 273. 
Composition, of, 1929, and estimate for 
1939, I. 270-1. 

European element, importance of, I. 
279. 

Indians and Europeans in, I. 272. 
Lee Commission recommendations, Ii 
268-9, 270. 

Work of, I. 279. 

Forests: 

Chief Conservator, I. 283. 

Revenue from, I. 363, 365-6. 
lievenue from (L.), II. 215, 230. 
Royalties, I. 366. 
where Transferred, I. 149. 

Franchise : 

Adult suffrage immediate, impos^ 

sibihty of, II. 91. ^ 

“ Broad,” difficuliics of, II 88-9 
for Council of State, I. I63.4 909 o 
for Council of State, H. 125 ’ " ’ 

Defects of, T. 191-2. 
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Franchise — conf. 

Defects of, JI. 92-'?. 

Dxicnsion, U. 17. ol, S9-90, 91-2, 312. 
Indian Central Covimii ice's views, 11. 
91. 

for I/Jgiisl.ativc Assombiy, I. 16.’5-(!, 223. 
for Legislntivo Councils, 1. 1.31, 137, 
191-2. 

Limitation, reasons for, I. 190. 

Local Self-Government ; 

Mnnicip.al, I. 301. 

Ecsolution of 19IS, I. 302. 

Eural boards, J. 305. 

Numbers of ' votor.c, sec vtidcr 
Electorates and Elections, 
Panchaynts, I. 292, 30G. 

Present, too limited, II, 89. 

Property qualification ; , 

Defects of, I. 191-2. 

Defects of, II. 90. 

Lowering of, importance of, II. 92. 
Provincial Committees’ views, II. 90-1. 
Provincial Gorcrnmciils’ views, IT. 90. 
Derision after ten years, II, 91. 
.Sontliborongh Cominittee, I. 133, 141. 
Soxiihhoronqh Committee, TI. 76, SS, 
182. 

■ft’omoii, L 49, 131, 137. 191, 223. 
IPomcn, II. 0.3-f. 

Franchise Committee, see Southborough 
Committee under Franchise. 

Gandhi, Mr.: 

Arrest, 1922, I. 249. 

Non-Co-oporntion movement, 1. 2-17-9. 
Passive re.sistancc campaign, I. 236. 

Goaipara, 

separation from Assam, movement, I. 
74. 


Gonds, 

Centra! Provinces and Berar, I, 71, 
72. 


( Government of 
^ Government 

f 


India, see Central 


overnment Publicity: 

Lack of, I. 262, 406-8. 

Cleans of, Note by Lord Burnham, 
II. 164-G. 

^ \ possihlc Methods, II, 163-4. 

^ WcccZ for, II. 162-3. 

*dvei 


viernor-General (Viceroy) : 

Assent to Provincial Bills, II. 82. 
Position of, I. 177. 

under Charter Act of 1833 down to 
1921, I. 111-2. 

Position of, II. 138. 


Governor-General (Viceroy) — coni. 
Powers, n. 22. 

Certification of legislation, I. 171. 
Certification of legislation, II. 144. 
Issue of ordinances in emergencies, 
I. llo, 237. 

Safcgxtardiiig of minorities, II. 130. 
Sanctioning of legislation, I. 1G9. 
Sonet ioxxing of legislation, II. 129. 
Special powers, and use of, I. 177, 
178, 2.31, 252, 255, 371-2. 

Eolations with Indian States, I. 178-9. 
Delations with Indian States, II. 10, 
190-7, 203. 

Dclaiions with Secretary of State, II. 
301-5. 

Eosponsibilitv to Secretary of State, 
I. 179. 

Superintendence, direction and control 
of Governors, II. 160. 

Governor-General’s Council : 

Comj)osition ; 

1781 .and onwards, I. 112, 114. 
Elected Members of Legislature, 
prospects of inchtsion, II. 142-.3. 
Future changes, provision for, 11. 
339-40. 

Composition of, and functions, I. 173-4. 
Development, room for, 11. 143. 
Meetings of, I. 176. 

Members : 

jrcmberslu’p of Chambers of Legisla- 
ture, I. 1G3, 174. 

Ex-officio members of Federal 
Assembly, II. 120. 

Portfolios, distribution of, II. 141-2. 
Po.sition in Council of State, II. 127. 
Qu.alifications, T. 174. 

Qualifications, II. 139-142. 

Selection and appointment by Gover- 
nor-General, II. 138-9. 

Membership of Cominander-in-ChieJ , . 
abolition, TI. 140. 

Position, contrast with British Cabinet, 
I. 225. 

Superintendence, direction and control 
of provincial Governments, II. 
151-2. 


Governors, Provincial : 

Control by the Centre, 11. 150. 
Pensions, II. 293-4. 

Position of, I. 154, 156. 

Position re daily work of Ministry, II. 
37. 

Powers ; 

Emergency, II. 48-9, 84, 150. 
Financial, II. 83-4, 156. 

Legislative, II. 82, 83. 

Over-riding, II. 35-6, 38-9, 150. 
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Governors, Provincial — cont. 

Powers — cont. 

Eeservo or sp'' cial, and nse of, I. 

142-3, 151-2, 156-7, 217-8, 220, 372. 
Safeonarding of minorities, II. 36, 
130. 

Qualifications and period of holding 
office, I. 157. 

Relations with Members of Executive 
Council and with IMinisters, I. 
154-5. 

JRoIe of, under ncic sgstem, II. 39. 
Task of Governorship, 1. 156-7. 

Gujerat, 

language in, I. 13. 

Gujerathis, of Bombay, I. 58. 

Gurkhas, recruitment, I. 96. 

Gwalior, 

area and population, I. 84, 110. 

Hartog Committee, see Auxiliary Com- 
mittee under Education, 

High Commissioner for India, position 
and functions, II. 309-10. 

High Courts, see under Judicial Adminis- 
tration. 

Hill tribes of Assam, I. 75-6. 

Hindi language, I. 11 note, 13. 

Bihar, I. 68. 

Central Provinces, I. 71, 62. 

Chota Nagpur, I. 69. 

Hindu Mahasabhaites, party, I. 257. 

Hindu-Moslem tension: 

Causes of, I. 25-7. 

Effect on 1926 elections, I. 257. 
following Non-cooperation movement, 
I. 252. 

Reforms, influence on, I. 28-30. 

Riots, I. 27, 28, 253. 

Viceroy’s appeal, I. 27, 28. 

Hinduism, I. 24. 

Hindus: 

see also non-Muhammadans. 

Bengal Presidency, I. 61. 

Bihar and Orissa, I. 68. 

Burma, I. 78. 

Indian Syates, I. 25. 

3Iadras Presidency, I. 56. 

North-West Frontier Province, 1. 317, 
324. 

Numbers and distribution, I. 26, 108, 

no. 

Punjab, I. 66. 


Hindus — cont. 

Representation of; 

on Council of State and Legislative 
Assembly, 1928, I. 224. 
on Federal jlssemhly, II. 118. 

Hyderabad State: 

Area, population and revenue, I. 84, 

no. 

Hindus and Muhammadans, I. 25. 

Languages, I. 13. 

Literacy statistics, 1921, I. 382. 

Imperial Preference, sec binder Tariffs. 

Income Tax, see under Taxation. 

Independent Party, I. 227. 

India Office, staff, II. 309. 

Indian Central Committee: 

Appointment of, I. xx. 

Suggestions of, see under particular 
subjects. 

Value of co-operation of, I. xxii. 

Indian Christians, see Christians. 

Indian Civil Service, I. 273-4. 

see also Security Services' under 
Services.- 

All-India and Provincial Services, dove- ' 
tailing of, 1. 265. 

Boards of Revenue, or Financial Oom- 
misioners, functions, I. 283. 

British i-ecruitment, position, I. 273. 

Composition of, 1929, and estimate for 
1929, I. 270-1. 

Conditions, control of, by Council of, 
India, I. 240. 

Conditions, control of, by Council of 
India, TI. 307. 

District Officers, sec that title. 

District Sub-divisions, I. 281-2. 

Divi.donal Commissioners : 

Functions, etc., I. 282-3. 

Future of, II. 286, 288, 290, 293. 

Indianisation, Lee Commission reconi 
mendations, I. 270. 

Organisation, I. 281-291. i 

Indian National Congress, I. 248. ' 

Leaders, candidatures for memhershi 
of Legislative Assembly and Coui 
cils, 1923, I. 254. 

Indian Press: g, 

Attitude of, I. 407. / 

Circulation of, I. 261. 

Circulation of Government polic 
through, II. 164-5. 

Glasses of newspapers, I. 261. 

Indian-owned newspapers, charac 
teristics of, I. 261-2. 
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Indian Press— con-t 
Influence of^ I. 261, 262, 406-7. 
Protection to public officials from 
charges mi, suggestion by Lord 
Burnham, II. 166. 

Restrictions, extent of, I. 262. 

Indian States: 

■.4rea and population, 1921, I. 108-10. 
British cantonments in, I. 87. 

Butler Committee, see that title. 
Chamber of Princes : 

Composition, I. 89-90. 

Constitutional importance, I. 91. 
Institution of, I. 89. 

Powers, I. 90-1. 

Belations of Viceroy with, II. 203. 
Standing Committee, I. 90. 

Worhing of, II. 203. 

Characteristics of, I. 84-5. 

Common needs with rest of India, 

11 . 11 - 12 . 

future Conference with, I. xxii-iv. 
future Conference with, II. 194, 195. 
Council for Greater India, see that 
' title. 

Currency, I. 88. 

Defence : 

Arrangements, I. 87. 

Obligations to, II. 169. 

Position in new scheme, 11. 179-80. 
Economic unity _ xaith rest of India, 
need for, II. li. 

Federal Association with rest of India : 
Cautious advance, need for, II. 
202-3. 

Complications to be overcome, II 

197- 8. 

Form of ultimate federation, II. 

198- 200. 

General acceptance of Idea, II. 
194-5. 

Mutters of common concern, drawing 
' oi list of, II. 203, 204-5. 

Preamble to new Government of 
India Act, II. 203, 204. 

Procedure and provision for 
accretion of units, II. 201-2. 
Standing Consultative Committee 
representative of British India 
and States, II. 203-4. 

'Finance : 

jNcZoim to share of customs, (L.), II. 
1X270-2. 

lore in proceeds of excises, (L.), 
272-3. 

Gtographical unity with rest of India, 
II. 10, 193. 

Hindus and Muhammadans, numbers, 
I. 26. 

Import and export duties, I. 87. 


Indian States — cont. 

Internal autonomy of, II. 12. 

Internal government, I. 85-6. 

Judicial administration, British 
jurisdiction, extent, I. 87-8. 

List of, areas, population and 
revenues, I. 83-4. 

Literacy statistics, 1921, I. 382. 
Political unity with rest of India, 
need for, II. 10, 193. 

Posts and telegraphs, I. 88. 

Relations with foreign powers, I. 87. 
Relations with Governor-General, I. 
178-9. 

delations with Governor-General, II. 
196-7. 

Relations with Paramount Power, I. 
85-6, 88. 

Selations with Paramount Power, II. 
196-7. 

Representation on League of Nations, 

II. 9-10. 

Tribute, I. 86-7, 361-2. 

Troops, services during the war, I. 88. 

Indian Taxation Committee recommenda- 
tions ; 

Income tax (L.), II. 256. 

Stamps (L.), II. 255. 

Indirect Election, see under Federal 
Assembly. 

Industrial matters: 

Distribution of fwnctions re, II. 157. 
Legislation, I. 236. 

Industry, see Commerce and Industry. 

Infant mortality, I. 51, 

Irrigation : 

Central Board of, I. 236. 

Charges, system, I. 365. 

Development, I. 365. 

Effects in rural districts, I. 18. 
Revenue from, 1929-30, I. 363. 
Revenue from (L.), II. 215, 227-8, 230. 

Irrigation Services: 

All-India or Provincial recruitment, 
II. 288-90. 

British recruitment, position, I. 273. 
Lee Commission recommendations, 
I. 270. 

Work of, I. 274-5. 

Jails and Justice: 

Expenditure, 1929-30, I. 363. 
Expenditure, 1929-30, II. 215. 

Jains, number and distribution, I. 30, 31, 
108. 

Jats, 

in the Punjab, I. 66. 
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Jirga system, see vndcr Judicial Adminis* 
tration. 

Joint Free Conference: 

Procedure by, letter from John Simon 
to Viceroy, I. xvii-xix. 

Taking of evidence by, I. xx-xxi. 

Judicial Administration: 

Composition of judiciary, I. 295-7. 
District iMagistrates, position and 
functions, I. 287, 292-3. 

Frontier Crime.s, Eegulation of, 1901, 

I. 320-1. 

High Courts : 

AdmimstTaiivc control over: 

by Central Government, II. 

299-30, 300. 

I\ature of, II. 300. 

Composition and powers, I. 294-5. 
Expenses, bearing of, on Central 
funds, n. 300, 301. 

Fees, as source of Central revenue, 

II. 301-2. 

Judges, appointme7it methods, II. 
299, 301. 

Member for, II. 142. 

Belations with- Executive, II. 301, 
302. 

Uniformity of treatment, desirability, 
II. 299, _ 302-3. 

Higher officials, confidence in compet- 
ence and integrity of, I. 296. 
Indian States, I. 87-8. 

Indians and Europeans in, I. 272. 
Jirga system : 

Baluchistan, I. 326-8. 

Baluchistan, II. 106. 

North-West Frontier Province, 
I. 320-21. . 

J udges : 

District and Sessions, jurisdiction, 
selection and appointment. I. 
29.3-4. 

Higli Courts, qualifications and 
method of appointment, etc., I. 
294-5. 

Subordinate, I. 293. 

Lowest civil and criminal courts, I. 
292. 

Magistrates, organisation, position and 
functions, I. 292-3. 
lilunsiffs, I. 293. 

Organisation, I. 292-7. 

Panchayats, see that title. 

Presidency Courts, I. 294. 

Privy Council, appeal to, I. 294. 
Tahsiklars, I. 293. 

Village headmen, I. 292. 

Justice Party, Madras, I. 201, 203-4, 209, 

211 , 212 . 


Jute industry, Bengal, I. 61. 

Kachins, in Burma, I. 79. 

Kanarese language, I. 11 note, 13, 57. 
Karens : 

in Burma, I. 79. 

Eepresentation on Burma Legislative 
Council, I. 140. 

Kashmir State : 

Area and population, I. 84, 110. 
Hindus and Muhammadans, I. 25. 
Language, I. 13. 

Literacy statistics, 1921, I. 332. 

Khans, of North-West Frontier Province, 
I. 317 , 324. 

Khasi and Jaintia Hills, administration, 
II. 109. 

Khassadars, guarding of Khyber Road 
by, I. 319-20. 

Khilafat movement, I. 247, 249. 

Khyber railway, guarding of, I. 319-20. 
Khyber Road : 

Administration in neighbourhood . of, 
I. 320. 

Guarding of, by Khassadars, I. 319-20. 
Kodagus of Coorg, I. 329. 

Kshatrya or warrior caste, I, 35. 

Labour: 

Conditions of, I. 21. 

Eepresentation of : 

on Bombay municipality, I. 304. 
on Legislative Assembly, I. 164, 168. 
on Legislative Councils, I. 139-40, 
145. 

on Legislative Councils, II. 74-5. 
Whitley Commission, II. 74, 157. 

Laccadive Islands, administration, I. 57. 

Lahaul Valley, backward tracts, adminisJ 
tration, I. 67-8. f 

Land Revenue: 

pre-British system of, I. 337-8, 341^^ 
Collectors ; ^ 

see also District Officers under Indi^ 
Civil Service. 3 

Position of, I. 337. 

Diversity of systems, I. 342 / t' ' / 

General tendencies, (L.), II. <■/ 

Local cess on, (L.), II. 244. 

Permanent settlement : 

Consequences of, I. 340. 

Nature of, and operation I 304 c 
339-40. ■ ’ 

Origin of, I. 3-38-9. 
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Land Revenue-conf. 

Revenue from, I. ^ 230. 

Hcvcnite from, (L.), iJ- > 

Settlements; 

nient above. 

J^yofwari sysiem,^ ■*-• - + 11^11 

Systems in provinces otliei 

, Bengal, I. 340-2. 

■ I. 333-40. 

Land Revenue and General 

tion, provincial expenditure, 1- ~ 

50, (L.), II. 215, 233. 

Landholders: 

Indian, I. 23. 

Representation or; t in'; 168. 

o„ LogiBlativo AssamMy, I- 

oa LcgWalivc (JanciU, I- 30 . 

on Legislative Councils, II. > 

Languages of 

Biliar and Orissa, I. 6 b-J. 

Bombay, I. 57. 

Burma, I. 79-SO. 

Central Provinces and Beiai, I. 

Cbota Nagour, I. 59. 

Madras Presidency, i- 

Law and Order: 

see also Police. . pnuncils I* 
Attitude of Legislative Councils 

21- ^ • * f T 1.2o • 

Expression, meamng o , • 

Expression, meamng oi,i 
Governor's powers, 1 ■ > head, 

. proamcial expwt!*'” 

1029-SO (L.),. II' 42-8 

Transfer to ^misters, II. 42-» 

League of Nations, 

India in, H- 9-lu. 

1 - •„« moval Commission on 

Lee Commission, (Koy ggryices m 

1 tlie Superior Livii 

l||Reco™SdationB. ^ 'Si, 

' aSate"'of. toBvarda c.astitu- 

tion, I. 255. commencement 

13 . 26 , situation at c 
and working of, I- 2o 

1 o+.inti at 


Ellct^d members, I. 1*1^’ 

E-omiiiatcd members, I. 164, 16b, 

Official members, I. 

Conduct of business, I. 

Constituencies, sizes, 1. “^7 ' X. 

Direct representation, diffi > 

Disapiaaiout with Caancil of State, 
cases, I. 225. 

Electorate, I. 222-3. ^ j 328. 

Earopean “X° „/, «« that 

Federal Assembly m place i, 

Fina^ncffil powers, use made of, L 229- 

30 

G«ven.Seaor»l-s powor, aod of, 

I 177, 178, 251, 252, 255, S71-2- 
Grouping in, I. 226-7. 

Indirect influence of I- 2bi. 

Official Bloc, 1. 2 Z 1 - 0 . ooS-Sl. 

-'3- rd”Sir r? 

230, 373-4. 929 

Questions and of 

Representatives, divorce iro 

StaaXt”- X. 

®^''”pSSioJfuSons^°and working of, 
I. 230, 371. . 253 257. 

Swarajist party ’ 

Women voters for, I. 


Legislative Councils, 217. 

Attitude to law ^nd or^ 

Communal representation on, 

^°|S,l37“o.firiS"°°“’ 

II. 80-2. .fT OK 

Control over H 129-30. 

Elected ■ao'«'>”5iy9 ’ 

’'°rfitd’atlora7'comm®e. « ^ »' 

S’ add co^ositBoa of. • ^ o^. U2^„, 

OentS' Modem Pa.'ty, attitude of, ■ of, I. IM- ■ 

228. 
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Legislative Councils, Provincial — coni. 
Franchise, see that iiilc. 

Grand Committee procedure, Montagu- 
Cholmsford. scheme and rejection 
by Joint Select Committee, I. 126. 

Legislation; tt iqm 

Minorities, safeguards for, ii. idu-i. 

Nature and volume of, I. 218-9. 
Rejection of Government Bills, I. 
218-9. 

Legislative powers, I. 142. 

Legislative powers, II. 82, 83. 

Life ofj extension to five years, ii. 

Maximum life of, in the 2 mst, II. 52. 
Jlemhers, allowances, I. 199. 
hlembers of Executive Councils ca: 

officio members of,^ I. 151. 
blinisterial elected majorities, absence 


of, I. 211, 214-5. 

Ministerial members, II, 80. 
Nominated members, I. 133, 134, 144, 


Nominated members, II. 79-80. 

Official bloc : 

Abolition, II. 72-3. 

Provincial Committees and Govern- 
ments’ vicu's, II. 72-3. 

Working of, I. 210, 214-5. 

Worhing of, II. 72. 

Official members, I. 133, 134, 144. 
delations with Federal Assembly, il. 

Representation of backward tracts. 


Standing advisory committees, 1. xii . 
Standing Finance Committees, see 
under Finance. 

IVomcn members, II. /8-9. 


Linlithgow Commission : 

Agricultural conditions, I. 15. 
Agricultural Bcsearch Council, II. 153. 
Jlccruitmcnt, II. 289. 

Literacy, sec under Education. 

Litigation, prevalence of, I. 292. 


Local Self-Government— conf. 

Control over, want of, I. 310-1. 
Decentralisation and deconcentration, 
types, I. 301. 

Difficulties of local administration, I. 

311- 2. 

District Boards, composition and 
powers, I. 305-6. 

in Education, working of, I. 312, 
397-8. 

Elective system, effect of, I. 309-10, 
311, 312. 

Electorate, attitude of, I. 314-5. 
Finance of, and difficulties, I. 311, 

312- 3, 336. 

Franchise, Resolution of 1918 re, I. 
302. 

Government grants, I. 313. 

Local, Taluq or Circle Boards, I 
306. 

Lord Mayo’s Resolution of 1870, I. 
299. 

Medical work, interest in, I. 312. 
Municipal : • 

Beginnings of, I. 298. 

Development as result of Lord 
Ripon’s Resolution of 1882, I. 300. 
Finance, I. 305. 

Lord Mayo’s Resolution of 1870, 
I. 299. 

Municipalities : 

Composition and functions, I. 303-5. 
Failure to collect taxes, I. 313. 
North-West Frontier Province, I. 319. 
Obstacles to advance, I. 308-10. 
Panebayats, see that title. 

Progress, estimate of, I. 307-8. 
Provincial Legislatures and, I. 303. 
Resolution of Lord Clielmsford’s 
Government, 1918, I. 302-3. 

Lord Ripon’s Resolution of 18S2. 

effects of, I. 299-300. 
minor Rural authorities, I. 306. 
Rural authorities, finance of, I. 307. 
Rural Boards: 

Development of, as result of 
Ripon’s Resolution of 1882, I. 3QI 
Income, 1927-28, I. 336. ^ 

Taxation, reluctance of elected mem 


Local Self-Government; 

Appointments, I. 313-4. 
a British creation, I. 298._ 

Cantonment Boards, I. 305. 

Chairmen, elected, effect of system and 
advantages of District Officer as, 
L 309-10, 311, 314. 

Character of, before Reforms, I. 301-2. 
Communal and sectional differences, 
effect of, I. 314. 

Contrast with, in England, I. 301. 


hers to impose, I. 313. 

Union Boards, see Panebayats. 
Village government. Resolution of 
re, I. 303. 


icknow Pact, see 
Renrp.sfintation. 


under CommuMt. 


Madras Agency Tracts; 
Administration, II. 108, 111-2. 
Description, I. 56-7. 
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“Cicip'l W-ernment. be|mmng and 

lIuni°ilS”raonP““”'' 

tions, I. 303-4. 


Mahrattas: 

of Bombay Presidency, I. &/• 
Representation on Bombay Legislative 
Council, I. 34, 139. 

Kescrvation of seats for, Bombay, II. 
60, 63-4. 


“S pcpu^ion, ate. 1 . 

12, 25, 32, 54-7, „„ 

non-Bralimins, position of, I. 

reformed Constitution, -working of, I- 

203-4, 211, 212, 218, 219. 

District Boards, I. 306. 

Education, I. 385, 396, 399. 

Electors : 

Female, I. 137, 223. 

Proportion to population, i. 

Budget of 1929-30, mcrease over 
1912-13 (L.), II. 231, 232. 

Expenditure: p 

Comparison witb, othei 

vinces (L.), H- . tt 

Future requirements (D.;, 

235-6. _ nqo 

per Bead, 1929-30 (!'•]’ 

Meston scheme, I. 3^. 34 • . 

Revenue and expenditure, 
for 1929-30, I. 363. 

Bevenues, 1921-1929 (L.), • ’ 

230, 231. ■ I 

Stringency and consequences, i- 

353-4. f T 918 . 

Governor, special powers, use , • - 

average Income per bead, i. •g.g 

J„aicS.l s,stea. organ, s^^n, 

Justice Party, I. 201, j 

■ T uAi 342, 364. 
Land revenue systems, I. j 

Languages, I. 13. 

Legislative Council : 

under Act of 1861, L • 2 x 7 . 

Attitnda to IP" "Mentation on. 
Compo^tion and P^^_ igc,, 

I. 134, 130, .L , 200 . 

Elections, I. 195, lo L ^ ^ 

T.iteracy statistics, ^ 

-ical- self-government, i. 

314-5. 

'■ \ 97. 

k" 5 >?n=?°‘°|r> I1T26 

o» Co»««!. li. 11 


M2il3.b3.p2 -Ti* £ T 

Depressed classes, disabilities of, 1. 3S. 

Syrian Chiircli in, I. 31. 

Malaria, 1 t ro 

problem of, in Bengal, I. 63. 

Malayalam language, 13. 

Mappillas (Moplahs) : 

Madras Presidency, I. 5b. 

Outbreak, 1921, I. 239, 251. 

Maps: 

India, end of Vol. I. „r.T.ni+Tnent 

Indian Army, sources of recruitmen , 

Nortii West Frontier 
Orissa linguistic map, end 

Marathi language, I. 13. 

Central Provinces and Berai, 

72. 

excise duty, (L.), H- 242, Zii. 

Medical relief and public 
"iVlndio nature o) problem. H. 11. 

Central Bureau, ,,.3 154 . 

Co-operation, need 

Expenditure on, I. 363, 366. 

StroStini /rom' o.».r.l 

Locnrtoa’rS. inoroasad interest in. I. 
1929-30, (L.), II. 233. 

"BrS'sh® «SStn.ent. position re, I. 

Civil surgeons, 

Double role of, I, 277-8. 

European element: 

Importance of, I. -- 

Need for, II. 292. 272 

Number of, and i 

7n Council of iStare Lee Commission recomme 

SS'ti^eXemW; I- 165, 166. p, Jf^Heatb Commissioiier to Govern 

00^ ment of India, functions, I. 236. 

Work of, I. 278-9. 


_.Jl 

Committee, I. 370. 
Standing I'^X -f 204 
Sivaraiist party, I. 
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Meston CommitteD : , 

Eecommendations, I. 347-50, 352, 353-4. 
Ihcommcndations, II. 182, 213-4, -oo. 

Military situation, see Defence. 

Minicoy, administration, I. 57. 


Ministers: 

sec also Ministry. 

Conferences of, un<ler jmspices of Cen- 
tral Government, I. 234. 

Chief Minister, II. 39-40, 41. 

Chief Minister, Madras, I. 203. 

Consultation witli Members of Execu- 
tive Councils, I. 155-6. 

Joint responsibility, I. 152-3, 212, 213. 

Joint rcsponsihility, II. 33-4, 39. 

Minor Ministers or Under-Secretaries, 
II. 34-5. 

Numbers and titles, I. 152. 

Official, II. 39, 48. 

Position in event of change of 
Ministry, II. 42. 

Position of, I. 150. 

Eolations vitb Executive Councillors, 
I. 155-6, 213-4. 

Pclations with Executive Co^mcillors, 

n. 33 

Eolations with Governor, I. 154-5. 

Pclations loith Governor, II. 33-42. 

Pclations with legislature, II. 38, 40. 

Pesponsibilify, reality of, II. 38-9. 

Eesponsibility of transferred side, 
failure to establish, I. 213-4. 

Eesults achieved by, I. 212-3. 

Salaries, dependence on Tote in 

Supply, I. 151. 

Salaries, dependence on Vote in 

Supply, abolition, II. 34. 

Selection of, I. 211-2. 

Selection of, II. 39-40, 48. 

Status, II. 34. 

Tenure of office, I. 150-1, 152. 

Fofc of censure only against Ministers 
as a whole, II. 34, 40. 

"Working of reforms, I. 211-3. 


Ministry: 

sec also Ministers. 

Composition of, II. 35. 

Criticism of scheme, possible grounds 
for, n. 41. 

Differences of opinion, procedure m 
event of, II. 38. 

Meetings, procedure at, II. 37-8. 

Secretary to the Cabinet, establishment 
of post, II. 37. 


Minorities: 

sec also Communal Representation. 
Safeguarding of, II. 22-3, 36, 81, 94, 
i30-l. 


Moplahs, see Mappillas. 

Moriey-Minto Reforms of 1909, I. 117-9. 

Moslems, see Muhammadans. 

Muddiman Committee: 

Eecommendations, 1. 353-4, 255-6. 

Pecommendations, 11. 27. 

Muhammadans : 

Agitation in connection with Turkish 
peace terms, I. 246, 247. 

Baluchistan, I. 325. 

Bengal Presidency, I. 61. 

Bihar and Orissa, I. 68. 

Burma, I. 78. 

Education, position and requirements, 

I. 393-5. 

Hindu-Moslem tension, see that title. 

Madras Presidency, I. 56. 

North-West Frontier Province, I. 317, 
324. 

Numbers and distribution, I. 24-26, 
109, 110. 

Percentage of population and of 
voters, II. 92, 93. 

Punjab, I. 66. 

Representation of ; 

on Calcutta municipality, I. 304. 

Constituencies, distribution, I. 
193-4. 

on Council of State, I. 163, 167, 224. 

on Federal Assembly, II. 118, 121, 
123. 

History of, I., 118, 183-9. 

on Legislative Assembl 3 '’, I. 165, 168, 
189, 224. 

on Legislative Councils, I. 137-8, 
145. 

on Legislative Councils, II. 56-63, 
71-2. 

Number of seats, II. 71-2. 

Primaries, system, II. 61. 

Pesolution of All-India Muslim Con- 
ference, 1929, II. 58, 84-5. 

on E-ural district Boards, I. 305. ^ 
United Provinces, I. 63. 

non-Muhammadans, representation’: J 

see also Communal Representation anM 
Depressed Classes. JP 

Constituencies, distribution, I. 19J>^ ^ 
on Council of State, I. 163, 167. /V 
on Federal Assembly, II. 121, nL-f ,. 
on Legislative Assembly, I. 10-5, 1^5^ 
on LegMative Councils, I. 138, 139, 
144-7. 


Municipal Government, see under Local 
Self-Government. 
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Mysore State : 

Area and population, I, 84, 110. 
Languages, I. 13. 

Literacy statistics, 1921, I. 3S2. 

National Liberal Federation, I. 248. 

National Unionist Party, Punjab, I. 
207-8. 

Nationalist Movement; 

Nationalist inorcJnent, I. 11, 40S-9. 
Kaiionalist 7novcmcntj II. 12, 31G. 

316. 

Nationalist Parties, I. 227, 2o0, 257. 

Nehru Report: 

Noliru Eeport, I. 98, 100. 

Ifchru Report, II. 24, 56, 91, 175. 

Nepal, 

recruitment of Gurklias from, I. 96. 

Nepalis, in Assam, I. 75. 

Nicobar Islands, see Andaman and 
Nicobar islands. 

Non-Cooperation movement: I. 247-8. 
Dangers of situation caused by, I. 249, 
250. 

Origin and objects of, I. 247-8. 

North-Eastern Frontier, defence, II. 177, 
185, ISG. 

North-West Frontier, defence, see Ex- 
ternal under Uefence. 

North-West Frontier Enquiry Committee, 
sec Bray Committee. 

North-West Frontier Province: 
Administration, I. 82, 175, 316, 318-9, 
324. 

Administration, II. 102-G. 

Area, description and population, I. 
25, 108-10, 316-7. 

Chief Commissioner, position, II. 106. 
Constitutional advance, need for, II. 
102-3. 

Constitutional problem and all-India 
nature of, I. 321-3. 
in relation to Dc/ence of India, II. 102. 
^.^istricts of, I. 318. 

Education in, position, I. 401-2. 
^nancial relations between tribal areas 
3 and rest of province, II. 104-5. 
Formation of, I. 317-8. 

Jirga system, I. 320-1. 

Legislative Council : 

Composition, II. 103. 

Powers, II. 104, 105. 

Local self-government, I. 319. 


North-West Frontier Province — cont. 
Political advance, argument for, I. 
■ 323-5. 

Eccruitment from, during tbe war, I. 
97. 

Eepresentation of; 

on Central legislature, II. 104. 
on Council of State, I. 167. 
on Cowicil of State, II. 104, 126. 
on Federal Assembly, II. 122. 
on Legislative Assembly, I. 164, 168. 
Tribal areas; 

Administration, I. 319-20, 321-2. 
Administration, II. 101-2. 
‘Conditions in, I. 319. 

Alovement to and from Afghanistan, 
I. 323. 

Police force, I. 322. 

North-West Provinces (now United Pro- 
vinces) ; 

Land revenue system under East India 
Company, I. 341. 

Legislative Council, under Act of 1861, 
I. 115. 

Opium: 

Export, position, I. 861. 

Production and distribution. Govern- 
ment control, I. 360-1. 
estimated Eevenue from, 1929-30, I. 
358. 

Pevenue from (L.), II. 215, 220, 230. 

Orissa, see Bihar and Orissa. 

Oriya language: 

Chota Nagpur, I. 69. 

Orissa, I. 68. 

Oriyas, 

distribution of, II. 50. 

Oudh, 

sec United Provinces. 

Panchayats : 

Composition and franchise, etc. and 
election method, I. 292, 306. 
Development, and statistics, I. 306-7. 
Difficulties in connection with, I. 307. 
Jurisdiction and functions, I. 292, 306- 
Revival, I. 335-6. 

P arsis ; 

Bombay, I. 57-8. 

Number and distribution, I. 30, 109. 
Parties: 

Central Bloslem, I. 227, 228, 257. 
Growth of, effect of temporary constitu- 
tion, II. 6. 

Hindu Mahasabhaites, I. 257. 
Independent, I. 227. 
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""S^;t;dras, I. 201, 203-4, 209, 211, 

in Legislative Assembly, I- 224 7. 
in Legislative 207-8. 

Kational Onionmt 257. 

Nationalist, I. ’ j 256-7. 

Responsive Co^P»”‘r’ 

Swaraiist, see that title. 

'’IforU.W Frontier Province. I. 3W. 
319,322,323. 

Peshnwnr Municipal Committee, I. 32«. 


c olso Uw and Order mi Security. 
Services under Services. 

British recruitment, q/ n. 44 . 

Communal “tn^ ^x^ate for 

Ckmiposition of, 

1930, I. 27(L1, I • relations 

District Snpan.t^ent ot, 

^•ith District '^cer. i 
S’“ ommSi.^ ' reSmmetdatioue. I. 

268-9, 270. 

Organisation .of, H- • ^ ^ rvork of 

277, 

as Transferred subject : ^ 

“ ,lrp.me«ts /or o.d “iet 0/ 

CoisMorotiou from PO»‘ 
police constables, 11. ^ • 

security, H. 45. 

Jtecomnicndations, it. 

"Work of. I. 276-7. 

Politics, coimse of events since 1920, I. 
246-60. 

Population statistics, I. 12, 10810 
Posts and Telegraphs Department, 
loss on, I. 361. 


^^^:“::,rT;:nrrier p.r«or 

subjects. .. 

Value of co-operation of, I. xxi . 

Provincial legislatures, see Ugislativ. 
Councils, Provincial. 

Public Accounts Committees, see under 
Finance. 

Public Opinion: 

- Sy'efrt^ Bnrepeans, de- 
mand for, I. 408. 

Force of, I. „ 

Formation of, I. 4Ut,-/ . i^tform, 

Government pi ess i 

absence of, and danger of, L 407. 
Opportunity of the future, 1- 409. 
Political consciousness, es; j 

Politicartbonght, pace of advance, 
I. 406. 


Press, sec Indian Press, 

-rr ssrM “Scr 

Federal Assembly. 

Provincial Boundaries. tt 26 

reccmucaduf, a. n 2J. 

Bcdistrihxdion, H. *-> 

312. 

Provincial Committees; 

Appointment of, i- 


Public Service Commissions. 

Central : 

Constitution, 11- ^y-i-o. 

Functions, II. 295. 

Madias, II. 296. , 

Provincial : j tt 907 

Appointment, method, ii- 

Fom^'iSlence, ncad )or /rccdom. 

pfm^cS' SLitteg mi Govern, 
ments’ views, 1^- „ 

Pecommendations, ii. .iJo-'- 

’^‘Agricultural tribes, Position of, 1. 66. 
Alkali movement, 1920-25, L , 

Area, description, population, etc., 

I. 12, 25, 65-8, 108-10. 

Backward tracts, I. 67-8. 

Caste system, in, I. 66-7. 

Communal distribution, I. oo-7- , 

reformed Constitution, working of, i. 

Bistrict Boards I. 305-6, 307. 

Education in, I. 3Bo, 386, 387 , 

396, 398, 399, 402. 

Electors : 

Female, I. 137, 2-3. -r IQI 
Proiiortion to population, 1. 

Finance : . ( 

Budget of 1929-30, increase ot 

1912-3 (L.), II. 231, 232. 

Expenditure: 

OoTJtpOriSOTV with Ot/lCT 17 0 - 

vinces, (L.), II. 234. 
per head, 1929-30, (L.), II. 233. 
M.eston ecbenie, I.. 34t>. 
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Punjab — cont 
Finance— con f 


Besarvation of scats, sec , meter Communal 

Representation. 


jau — nup* 

Smf^orRovenuo and expenditure, Responsive Co-operation party, I. 2o6 7. 
S"o, 1, 303.^.,^ ^ tand Cevenuo and nnde. 


1929-30, I. 3bc5. 

Itceeimcs, 1821-1939, (L.), II. 2-J, 
Stringency and eoneequenoes, I. 353. 

Judiciary, composition of, I. -J • 

Land revenue system, I. 

Land Alienation Act, 1. bb, . 

Language, I. 13. 

Lesislativo Council: 

niidor Act of 18G1, I. 115. 

Attitude to lav,- -and .JltL'i 

Candidates, residential qnalificani 

abolished, I. 13> 133. 

Composition »"<' '''rfoo Ir™ S. 
I. 131, 135-40, 144-1,^185, i 

ElcctioiiK, I.v 190, ^37. 

Literacy statistics, 19-1, I. 3^- 
National Unionist ' 

Recruitment from, I. 07, Jb, y/. 
Representation of : 

on Council of State. ^ ^3 * 
on Council of State. TI. 120. 
on Federal Asscmhhj. U. 
on Legislative Assembly, L 16p, ^bb, 
108, 223. 

Sikhs, see that 
Swarajist party, I. 20(-b. 


Races of India, I. lO. 

Railways ; 

Administration, I. 361. 

Rinance of, I. 361. _ I 

through Indian States, jurisdiction, i. 

87, 

Revenue from: „ 

1921-22 to 1930-31, (L.), H- 
. 1929-30, I. 358. 

Prospects, II. 221, 2o3. 

Schools, I. 401. T 972 

Staff, Indians and 
System and history of, i. ooi. 

[ajasthani language, 13. 

putana States; t ilO 

^Rea and population, 1921, I. 

Language, I. 13. „ 

bjitreracy statistics, 1921, I. 

Spates forming, I- 84. 

\ns Enquiry Committee, 1924, see 
t^^^uddiman Committee. 

'o'w of Agrioultuxal Besearoh, .8e 
under Agriculture. 

154 . 


Kcsponsivu “1 

I nnrl Revenuc and under 
Revenue, see Land nevi-nu 

Finance. 

Road Development Committee, I. 235. 

Provincial Gfovern- 
““meXaud Cputral Standing Com- 
mittee, I. 235. 

Bonds and Buildiug* cX- 

seruloo of Bnamoimt. gg.g. 

mission recommendations, . 

Boman Catholics, number, I. 31. 

"Xi-Hm;, predominanco of, 1- 14. 

Opp^Xs and aBaraotoristios 
^ Indian yillago. Mo, I- ^ 

Cultivators, security of 

ImproXont’ of conditmns in, I. W-W- 

S" ■ -tf of 'i: 

Political consciousness, 

15, 404-5. , a g of, and work 

^Xf"co-op«af 0 Popartmout, re, I. 

ProlSS limitations to. I. I’-W- 

Salt tax, see under Taxation. 

sambalpur, - ■ ' 

Santa, Parganas, a^.ni«stratio.. II. 108. 

111 . 


Composition, n. ^^^^^ction with 

“• 

!SSrAjyOc,.nmce’s H 

Secretary of ®late for I. 122. 

Control by, gradua '0la^„,li„.' 

Council, see Counc 
Creation of office, 1858, 

Functions, I. 18U. 2 

SSXf firm- Government. I. 

SelaS, ndib C.nfrol eonemm.M, II. 
304-5. 
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Secretary of State for India— conf.^ 
Dclegaiioii hy Convention, H, 305-6. 
liclations toHh High Commissioner, II. 
310. 

Hclations wit)i Provinces, II. 301. 
Responsibility of Govornor-Genei'al to, 
I. 170. 

Responsibility re tariffs, extent of, I. 
243-4, 245. 

Superintendence, direction and con- 
trol, powers of, I. 181. 
Snpciintendcnce, direction and con- 
trol, powers of, II. loO, 151. 

Separate Electorates, see Communal 
Representation. 

Services: 

sec also particular services. 

All-India : 

Appointment to, I. 264. 

Conditions of service in, I. 264, 265-6 ; 
Control by Secretary of State, I 240. 
Control hy Secretary of State, 11. 307. 
Distinction between Provinaial 
Sendees and, I. 264-5. 

Movement for abolition of, I, 26S. 
Employment in provinces, central 
contjol, II. 151. 

Indian recruitment, position under 
Reforms, I. 268. 

Lee Commission, recommendations, 

I. 268-70. 

Pccruitment, conditions of, II. 293. 
Bctirement on proportionate pension, 
recommendation, II. 291-2. 
Retirement, special tenns under Re- 
forms : 

Decrease of retirements and re- 
turn of ofiScers to dutj-, 
I. 273. 

Scheme for, I. 266, 267. 

Serious effects of, I. 267. 
Safeguards for position of existing 
officers, II. 291-2. 

All-India and Provincial recruitment, 

II. 286. 

British recruitment in future, pros- 
ipecte, I. 273. 

Central, I. 264, 

Pccniitmcnt of Anglo-Indians, II. 
298. 

Characteristics of work, and personal 
touch, I. 279-80. 

Composition of, 1929, and estimates for 
1939, I. 270-1. 

Conditions of work, contrast with con- 
ditions in England, I. 263. 
Criticisms of, in the legislatures, I. 266. 
Development of, I. 263. 

Economic position of, at commence- 
ment of Reforms, I. 266-7. ’ 


Services — cont. 

Effect of Reforms on, I. 266-S, 290-1. 
Efficiency of, importance and need for 
safeguards, II. 21-2. 

European officers, medical treatment 
for, 11. 292. 

Europeans in : 

Numbers and future decrease, I. 46. 
Total European element in sernce as 
a whole, I. 271-2. 

Expenditure : 

II. 222, (L.) 215. 

Effect of Entsh members (L.), II. 
223-4. 

Future prospects (L.), II. 224. 
Indianisation, position in 1929 and 
estimate for 1930, I. 170-1. 

Lee Commission recommendations, I. 

46, 268-70, 271. 

Provincial : 

Appointment to, I. 264-5. 

Conditions of service in, I. 266. 
Distinctions between AJl-India ser- 
mce and, I. 264-5. 

Public Service Commissions, see that 
title. 

Secretariats : 

Interdependence of districts and, I. 
285-6. 

System and organisation, I. 283-5. 
Secretaries, position of, I. 283-4. 
Security Services : 

see also Indian Civil Service and 
■ Police Service. 

All-India recruitment for: 
Continuance, II. 287-8. 

Indio/n Central Committee’s 
views, II. 287. 

Provincial Committees' views, II. 
287. 

Provincial Governments’ views, 
. _ ir. 287. 

British officers, value of, II. 291. 
Employment by Provincial Govern- 
ments, II. 288. 

Indianisation, rate of, II. 290. 
Becruitment conditions of, II. 2 
Subordinate, I. 265. 4 

Seva Sadan Society, I. 50. 

Shan States, 

area, population, administration, 

I. 81-2, 159. 

Shans, 

in Burma, I. 79. 

Sikhs ; 

North-'West Frontier Province, I, 317 . 
Numbers and distribution, I SO 31 
108. ■’ ’ ’ 
Punjab, I. 66. 
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Sikhs — Gont. 

Eepresentation of : 
on Council of State, I. 163, 167. 
on Federal Assembly, II. 118, 121, 
123. 

on Legislative Assembly, I. 165, 168. 
. on Legislative Councils, I. 137, 138-9, 
194. 

on Legislative Councils, II. 63-4. 

- Sikkim, 

area and population, 1921, I. 110. 

Siqd: 

Administration of, I. 59. 

Area, description, population, etc., I. 
58-60. 

Irrigation, charge, I. 365. 

Judicial Commissioner, I. 294. 

Legislative Committee, possible scheme 
of, II. 25. 

Separation from Bombay, considera- 
tion re, n. 25, 312. 

Sukkur Barrnge and Canals construc- 
tion, I. 59-60. 

Sindhi language, 13. 

Skeen ‘Committee (Indian Sandhurst Com-, 
mittee), see under Army under 
Defence. 


Southborough Committee, see wnder 
Finance. 

Special representation : 

Commerce and industry, I. 140, 145, 
164, 166, 167, 168, 200, 304. 
Commerce and industry, II. 74. 
Electorates, I. 200. 

Labour, I. 139-40, 145, 164, 168, 304. 
Labour, II. 74-5. 

Landholders, see that title. 

University seats,' I. 141, 145, 
k University seats, II. 73. 

Kpiti Valley, 

■ibackrvard tract and administration, I. 

m 

4amp duties, I. 365. 

^levenue from, (L.), II. 215, 230. 

V 'Revenue from: 

I. 363. 

^ Wgal, I. 292. 

^j/Sneral tendency, (L.), II. 227. 

“ -^e-allocation, (L.), II. 255, 277. 


Stores, purchase of (other than military) 
no control by Secretary of State, 
I. 244-5. 


Swarajist party: 

1923 elections, I. 254, 258, 

1926 elections, I, 257, 258. 

Bengal, I. 205-6, 209, 211, 218. 
Central Provinces, I. 209, 211, 217, 
260. 

in Council of State, I. 228. 

Formation, I. 254. 

in Legislative Assembly, I. 230, 254, 
256, 257. 

Madras, I. 204. 

Policy, organisation, etc., I. 199, 201, 
209, 226, 230. 

Punjab, I. 207-8. 

Sylhet, 

separation from Assam, movement, I. 
74. 


Tamil language, I. 11 note, -13. 

Tanjore District Board, I. 306. 

Tariffs: 

Fiscal Commission, 1922, I. 356-7. 
Fiscal Convention, I. 243-4, 245, 355-6. 
Fiscal Convention, II. 305. 

Fiscal relations with rest of Empire, 

I. 355-6. 

Protection : 

Effect on Indian States, II. 11. 
Policy, recommendations of Fiscal 
Commission, 1922, I. 356-7. 
Working of, I. 357. 

Responsibility of Secretary of State, 
extent of, I. 243-4, ”245. 

Tariff Board, establishment and work 
of, I. 357. 

Taxation : 

Amusements, taxes on, I. 366. 
Burden, inequalities of, I. 334-5. 

Death duties, considerations re, (L.), 

II. 241. 

Devolution, Reform scheme, I. 347. 
Fiscal system, principal features of, 
(L.), II. 238. 

Income tax ; 

Agricultural incomes, exemption of, 
I. 359. 

Agricultural incomes : 

Exemption of, (L.), II. 239-40. 
Becommendation, (L.), II. 239-41, 
257, 277. 

Income from foreign investments, 
(L.), II. 239. 

Introduction, I. 344. 

.Lowering of limit and steepening of 
graduation, (L.), 11. 239. 
estimated Revenue from, 1929-30, I. 
358. 

Bevenuc from (L,), II, 215, 220, 
230. 


Sudras, I. 36. 
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Taxation — conf. 

Income tax — conf. 

Revenue from — cont. 

Forecast for next ten years, (L.), 
II. 253. 

Ee-allocation (L.), II. 256-7, 277. 
Surcharge (L.), II. 258. 

System (L.), II. 239. 

System, yield, etc., I. 335, 359-60. 

Trn f'l'pn • 

Possibility of (L.), II. 208-9. 
Proposals (L.), II. 275. 

Initiation, procedure, II. 132, 133-4, 
209. 

Zand, local cess on (L.), II. 244. 

Local, reluctance of elected members 
of local boards to impose, I. 313. 

fsrxxsp on,- considerations re 
(L.), II. 242, 277. 

Municipal taxes, failure to collect, 
I. 313. 

New : 

Allocation (L-), II- 257-8. 

Central administration, necessity for 
(L.), II. 245. 

General aspects (L.)^ II. 238. 

Patio of total taxation to national in- 
come (L.), II. 208. 

Pesponsibility for, II. 117. 

Pevenue from, 1929-30, 11. 215. 

Salt tax: 

History, rates and yield, I. 360. 
estimated Revenue from, 1929-30, 
I. 358. ^ 

Pevenue from (L.), II. 215, 220, 230. 
' Pe-allocation (L.), II. 257, 277. 
Tctminal tax, considerations re, and 
justification for (L.), 11. 242-4, 
2-58, 277. 

Tobacco : 

Considerations re (L.), II. 241-2. 
no Excise duty on, I. 3-35. 


United Provinces of Agra and Oudh — 

cont. 

reformed Constitution, working of, 
I. 211, 212, 213, 214. 

District Boards, I. 305. 

Education in, I. 385, 396, 402. 
Electors : 

Female, I. 137, 223. 

Proportion to population, I. 191. 
votes, percentage polled, I. 197. 
Finance : 

Budget of 1920-30, increase over ■ 
1912-13, (L.), II. 231. 

Expenditure : 

Comparison with other Provinces^ 
(L.), II. 234. , ' ■ 

per Head, 1929-30, (L.), II. 233. ’ 
Meston schoiDB^ X 349, 
estimated Revenue and expenditure,' 
1929-30, I. 363. 

Pevenues, 1921-29, (L.), 229, 230. 
Stringency and consequences, I. 353. 
Governor, use of special powers, I. 218. 
Land revenue system, I. 342, 364. 
great Landholders, I. 64-^. 

Legislative Council ; 

Attitude to law and order, I, 217. 
Composition and representation on, 
I. 134, 139, 140, 144-7, 188, 189. . 

Literacy, position, I. 63-4, 383.. 

Local self-government, I. 312. 
Panchayats, I. 306. 

Recruitment from, during the war, I. 
97. 

Representation of : 
on Council of State, I. 167. 
on Council of State, II. 126. 
on Federal Assembly, II. 120. 
on Legislative Assembly, I. 165, 166, 
168, 223. 

Taluqdars of Oudh, I. 64. 

Zemindars of Agra, I. 64-5. 


Telugu language, I. 11 note, 13. 

Tobacco, taxation, ,scc under Taxation. 

Travancore State: 

Christians in (L.), 32. 

Literacy statistics, 1921, I. 382. 
Population, T. 84. 


Untouchables, see Depressed Classes. 

Urban Areas:' 

Conditions inj-H. '20-1. 

. Housing inj I. 21-2. 

. - .Local Self-government, see thac ' 

1 j x _ 




•itici^ -oqnsciousness, extent of. 


Tribal religions, I. 32-3. 

Population of India and of separate 
provinces, etc., I. 109. 

Union Boards, see Panchayats. 

United Provinces of Agra and Oudh ; 
Area, description, population, etc., 
I. 12, 25, 62, 108-10. 

Chief Court of Oudh, I. 294. 
Constituencies, distribution, I. 193. 


Population and distribution of, I. 20^ 
Urdu, I. 13. 

Bihar, I. 68. ^ ■ 

Veterinary Service, Lee- Comnra^i^i^ 
recommendations, I. 268-9. 

Viceroy, see Governor-General. 

Village communities: « 
pre-British system, I. 298, 337-8. 

Decay of, I. 335. 
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ge headmen, system, I. 292, 337.8 

:ern. States Agency, 

forming, I. S-i. 

:Iey Commission, .see under Labour, 
m, James, 

incinl reforms of, I. 343-4. 
len : 

rmese, position of, I. 79 . 

^VAct, I. 62. 

^Vtics, I. 62. 

of State, I. 163-4 , 223. 
^Bion, sec un^der Education. 


Women— conf. 

Excess of males over, I 50 
Franchise, 1 . 49, 134, 137, ioi, 223. 
Franchise, II. 93 . 4 . 

Indian Women Reformers I 60 
Influence of, I. 53 . 

"icy I. 52, 64, 79, 382-3, 392. 
Maternal mortality, I. 51 

Legislative Councils, I. 

49-50. 

Memhership of Legislative Councils, II. 
78-9. 


Membership of municipal bodies I. 50. '' 

in Professions, I. 52. ’ 

Purdah 'system, I. 51-2. 


Women’s Medical Service, I. 50. 


